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Foreword

This Discussion Paper presents the findings of a comparative study of the “Africa 
Policies” of four Nordic countries, namely Finland, Sweden, Norway and De-
mark. The study was initiated against the backdrop of 1 ) intense international 
debate on the future of development aid in general; 2) the realisation that the 
old aid system dominated by the OECD countries is giving way in significance 
to aid from emerging powers exclusively designed to promote business relations; 
and 3) the prominent role private foundations now assume in the aid business 
relative to the resources allocated towards aid by traditional donors.

This commissioned study, undertaken by NAI Associate Bertil Odén, is de-
signed to test the accepted wisdom that the Nordic countries pursue similar de-
velopment policies in relation to the Africa continent, both in form and content. 
The study therefore attempts to identify the areas of “convergence” and of “di-
vergence” in Nordic policies towards Africa through a closer examination of key 
African policy documents issued by the four countries over the past five years.  
In the case of Denmark, the Africa Policy was later supplemented by a report of 
the Danish Africa Commission. In addition to the desk review of the key policy 
documents, Bertil Odén followed up by conducting face-to-face interviews with 
a select group of policymakers and key opinion shapers in the four countries. 
(All the relevant documents can be found on NAI’s website.)

To date, little systematic analysis has been undertaken to ascertain the “Nor-
dic character” of the respective countries’ development cooperation strategies with 
the African continent. The study examines current practices in the context of the 
historical experience of Nordic development cooperation with Africa.  As such, 
this is a first attempt to decode the myth of a common “Nordic development 
policy,” which has undergone major transformations since the 1990s as a result of 
internal and external factors. Is solidarity with Africa still the raison d’ être of Nor-
dic development strategy? Or has this been replaced by other pressing priorities, 
such as promoting Nordic business interests in Africa or new security concerns? 

In sum, the study provides additional insights into the changing nature of 
Nordic development policy towards the African continent and identifies emerg-
ing patterns. Although the present study needs to be supplemented with a more 
detailed empirical investigation, the report provides tentative, but startling con-
clusions. Among the key findings are that the traditional “Nordic model of devel-
opment cooperation” has eroded, with individual Nordic countries now heading 
in different directions. Second, with one exception, African stakeholders were 
marginally consulted when the policy-guiding documents were prepared.

Professor Fantu Cheru
Research Director
The Nordic Africa Institute
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Acronyms and Abbreviations

ACP Africa, Caribbean and Pacific Countries 
APRM African Peer Review Mechanism (NEPAD)
AU African Union
CSO Civil Society Organisation
DAC Development Assistance Committee (OECD)
EC European Commission
EU European Union
EPA Economic Partnership Agreement
FDI Foreign Direct Investment
GNI Gross National Income
GPG Global Public Good
IFI International Financial Institutions
IMF International Monetary Fund
MDG Millennium Development Goal
MONAP Mozambique-Nordic Agricultural Programme
NEPAD New Partnership for Africa’s Development
ODA Official Development Assistance
OECD Organisation for Economic Cooperation and Development
PGD Policy for Global Development
RENAMO Mozambique National Resistance 
SADC Southern Africa Development Community
SADCC Southern Africa Development Coordination Conference
SSA sub-Saharan Africa
TRIPS Trade Related Aspects of Intellectual Property Rights  
 (WTO agreement)
UN United Nations
WTO World Trade Organisation
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Executive Summary

The gloomy Western “aid fatigue” perspective on sub-Saharan Africa has over 
the last decade been replaced by a more hopeful one. This change of attitude is 
based on a number of positive changes in African development during this pe-
riod, including the increased importance of Africa as a provider of raw materials 
to the rest of the world.

This development has also piqued the interest of actors other than aid bureau-
crats, including international corporations and equity funds. The main trigger, 
however, has been the entry of the big emerging developing countries (China, 
India, Brazil and others) on to the African scene: they have seen possibilities all 
over the place, instead of problems.

This international trend has also influenced the Nordic countries. During 
2007–10, four of them – Denmark, Norway, Sweden and Finland in that order 
– launched new Africa policies/strategies to facilitate a new and broader ap-
proach in their relations with African countries and organisations. 

The main aim of this comparative study is to examine the similarities and 
differences between the documents guiding the Nordic countries’ Africa poli-
cies and to glean comparative insights from a content analysis of the official 
documents. 

The study is organised as follows. It starts with an historical overview of 
Nordic cooperation with Africa and then outlines the main characteristics and 
overall objectives of the Africa policy documents of the four Nordic countries. 
The conclusions derived from the comparison of the documents are summarised 
and the similarities and main differences between the specific profiles of the 
four countries are outlined. The aim and role of Africa policies/strategies are 
discussed, as well as the possible value added by Nordic cooperation and the 
erosion of the “Nordic aid model”. Finally, some suggestions regarding the scope 
for future Nordic cooperation are presented.

Since the beginning of this millennium, Nordic trade, FDI and other com-
mercial relations with Africa have been growing, albeit modestly. Africa is still 
a marginal commercial partner for the Nordic countries and vice versa. Among 
the Nordics, Norway shows signs of slightly more dynamic development in this 
regard.

The overview shows that there are several traditional Nordic aid priorities 
common across the guiding policy documents discussed in the study. These in-
clude democracy, human rights, gender issues, environment, peace and security, 
regional integration and a strong emphasis on direct poverty reduction in line 
with the MDGs. 

Similarities between the Nordic countries can also be seen in the choice of a 
number of other thematic areas, but these rather reflect the fact that the Nordics 
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are following current international trends. Examples are efforts to enhance the 
inclusion of African countries in a globalising world, private sector development 
as the main driving force for economic growth, support for adjustment to cli-
mate change and cooperation in the field of migration.

The three EU members, Denmark, Finland and Sweden, strongly emphasise 
and support the EC’s importance as an international actor, and also regard the 
commission as an instrument for boosting their own influence. 

There are also a number of differences between the Nordic countries, afford-
ing them different profiles. 

Denmark is the strongest actor in facilitating Africa’s inclusion in a globalis-
ing world and in promoting commercial and other relations outside develop-
ment cooperation with Africa. This fits well with the traditional parallel motives 
for its development cooperation – solidarity and enlightened self-interest. As a 
consequence, the instruments supporting efforts by the Danish private sector 
to increase its engagement in Africa are strengthened. The emphasis on African 
youth and employment is also a strong Danish feature.

Finland in its development cooperation has maintained the focus on increased 
sustainable development and the MDGs within traditional long-term bilateral 
relations. The Finnish document on development cooperation with Africa at-
tempts to combine the re-establishment of bilateral and regional cooperation 
based on sustainable development and MDG-based poverty-reduction, focusing 
on sectors and branches in which Finland is internationally competitive. Finnish 
policy is also strongly framed within the Joint EU-Africa Strategy. 

The Africa in Finnish Foreign Policy document emphasises the principle of 
coherence between policy segments in order to serve foreign policy goals. In the 
Finland-Africa context, this involves strong emphasis on support for the AU and 
African regional organisations and for regional integration, with a special focus 
on security and peacekeeping.

Norway is the Nordic country most strongly focused on contributing to glo-
bal public goods, and is the most active in launching international programmes 
and initiatives related to global issues, while traditional long-term bilateral co-
operation has been put on the back-burner. Norway now has the most politi-
cised aid programme among the Nordics. It is also the only Nordic country to 
stress the importance of reducing capital outflows from Africa and curtailing 
international tax havens.

Sweden, with its Policy for Global Development dating from 2003, can be 
regarded as a Nordic frontrunner in terms of policy coherence. The importance 
of this and addressing conflicts of interest among policy areas in a transparent 
and constructive manner is also increasingly acknowledged by other Nordic 
countries. Sweden is also upfront in its emphasis on results-based management.

The focus on increased global public goods, together with the emphasis on 
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private sector development, coherence between policy areas and activities that 
can be measured more easily reinforces the ongoing international trend towards 
development cooperation in which the influence of partner countries is gradual-
ly reduced. This implies that the Nordic countries’ previous strong emphasis on 
partnership and striving to ensure the ownership by the cooperating partner of 
aid-supported projects and programmes has weakened, with Finland  the excep-
tion. This is ironic, given the strong support for the Paris Declaration by all the 
Nordic countries, but is in line with mainstream policy among DAC members.

African governments today have access to resources other than those pro-
vided by Western aid agencies, both from emerging markets and from a larger 
segment of the private sector. This makes possible a new attitude towards West-
ern governments. Increasingly, African governments, some of them large aid 
recipients, show less interest in dialogue on issues such as governance, human 
rights and democracy, traditionally high priorities in the Africa development 
policy of Nordic countries. Significant efforts are needed to analyse the new 
framework in which the Nordic relations with Africa will be formed in order 
to identify new measures and instruments to further Nordic countries’ future 
relations with Africa. 

Rather than being an intermediate policy document, the main role of the 
Africa documents has been to codify existing thinking on development and 
other issue areas at the specific moment the policy was launched. Operationally, 
the influence of the Africa documents is normally weak. Another apparent aim 
of the Africa documents is to signal to the international community and/or the 
domestic political and public arena that the government of the Nordic country 
concerned is aware of ongoing changes and intends to meet them.

The traditional “Nordic aid model” has eroded in recent years and the cur-
rent development cooperation policies of the different Nordic countries in Af-
rica and elsewhere seem to be heading in different directions. In this respect, 
Nordic countries no longer form the core of a like-minded group. Instead they 
are moving along different trajectories and in the process becoming part of new 
donor constellations.

Nonetheless, traditionally close Nordic cooperation in development has per-
sisted in two areas – at the operational level in African partner countries and be-
tween Nordic capitals in preparing for meetings of international organisations.

Should the political will for joint or coordinated Nordic policy on develop-
ment cooperation revive, there are a number of relevant considerations. They 
include stronger influence on the EU’s Africa policy through common prepara-
tions and action among the Nordic EU members; more joint analytical work, 
with the Nordic Africa Institute as one possible arena; strengthened Nordic co-
operation in support of African capacity-building; restoring Nordic cooperation 
to enhance African research capacity; and improved cooperation and a more ef-
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fective division of labour among Nordic countries in local harmonisation proc-
esses in partner countries. A more radical option would be for Nordic countries 
to divide up the long-term cooperating countries in Africa among themselves so 
that each assumed responsibility for a few countries and vacated the rest. Each 
Nordic country would then become a major donor in a few countries, provided 
the volume of their aid would be consistent with current joint Nordic aid lev-
els.
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1. Introduction

This is a study of how Nordic governments are trying to adjust to an ever-chang-
ing African environment by working out regional policy documents. Simply 
put, they are using a static instrument to aim at a moving target. This is obvi-
ously a great challenge.

From gloom to glee – the perception of africa
The gloomy Western “aid fatigue” perspective on sub-Saharan Africa1 has over 
the last decade given way to a more hopeful one.2 This change of attitude is 
based on the economic and political changes in Africa, among them the end-
ing of some of the domestic and regional armed conflicts; the improved macr-
oeconomic balance in many countries; improved governance in some countries; 
average economic growth above 5 per cent per annum up to the global financial 
crisis in a significant number of countries with a longstanding development co-
operation record; and last but not least, the increased importance of Africa as 
a provider of energy, minerals, timber and agricultural commodities to the rest 
of the world.

African development has also generated increased interest among actors oth-
er than aid bureaucrats, including international corporations and equity funds. 
The main trigger, however, has been the entry of the big emerging developing 
countries (China, India, Brazil and others) on to the African scene: they have 
seen possibilities all over the place, instead of problems. South-South coopera-
tion is rapidly expanding. This in turn has alerted traditional external powers in 
North America and Europe to begin to rethink their positions in order to defend 
their influence on the continent.3 The notion of “a new scramble for Africa’s 
natural resources” is frequently used in the business press.

The launching of the African Renaissance concept and the founding of 
NEPAD in the 1990s were two early signs of emerging change on the African 
scene. Development since then has broadened relations between Africa and the 
Nordics – themselves small players in the world economy – although to date 
rather modestly. While growing trade, investment and other commercial links 
between the Nordics and Africa are still marginal both in an international com-
parison and as share of the total of the two groupings.  

1.    In this text, Africa normally refers to sub-Saharan Africa. 
2.    One recent example is Radelet, S. (2010). Emerging Africa: How 17 Countries Are Leading the 

Way. Washington DC: Center for Global Development.
3.   The literature on this topic has proliferated in recent years. A few examples are OECD De-

velopment Centre (2009). The rise of China and India: What’s in it for Africa?; OECD. Per-
spectives on Global Development, 2010  Shifting Wealth; Cheru, F. and C. Obi (eds.) (2010). 
The Role of China and India in Africa. Challenges, Opportunities and Critical Interventions. 
London: Zed Books; and Brautigam, D. (2009). The Dragon’s Gift. The real story of China in 
Africa. Oxford: Oxford University Press.
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Combined Nordic exports to Africa increased by around 60 per cent be-
tween 2005 and 2008, while imports from Africa doubled. The economic crisis 
reduced these figures slightly in 2009.4 Africa’s share of total foreign trade is, 
however, still very low for all the Nordic countries: around or below 1 per cent in 
recent years, with the export share higher than the import share for all countries 
except Norway (table 1.1.) 

Table 1.1. Nordic countries’ foreign trade with sub-Saharan Africa 2005–09 as per-
centage of total trade 

Country 2005 2006 2007 2008 2009

Imports
Denmark 0.5 0.5 0.4 0.5 0.4
Finland 0.5 0.5 0.5 0.7 0.5
norway 1.1 1.1 1.3 1.6 1.6
sweden 0.4 0.4 0.4 0.6 0.9

Exports
Denmark 0.9 1.0 1.0 1.3 1.3
Finland 1.4 1.5 1.6 1.3 1.4
norway 0.5 0.5 0.7 0.7 0.7
sweden 1.3 1.2 1.4 1.8 1.9

Source: central statistical offices of Denmark, Finland, norway and sweden.

The flow of direct investments from the Nordic countries to sub-Saharan Af-
rica has increased modestly, and with the exception of Norway in recent years, is 
still less than 1 per cent of  each country’s aggregate FDI.

Table 1.2. Nordic countries’ FDI in Africa

Country (currency) 2004 2005 2006 2007 2008 2009
Denmark (Dak bn) 5.7 6.0 6.8 6.0 6.2

Finland  (€ mn) 6 8 13 11 18 9
norway (nok bn) 4.1 0.2 2.7 1.1 6.5
sweden (sek bn) –0.2 –4.0 1.1 –0.8 2.7 0.7

Source: central statistics offices of Finland, norway, sweden and central Bank of Denmark.

Table 1.3 Nordic countries’ FDI in Africa as percentage of total 

Country 2004 2005 2006 2007 2008 2009
Denmark 1.0 0.9 0.9 0.8 0.7
Finland  0.2 0.3 0.2 0.3 0.4
norway 1.4 0.1 2.3 1.7 4.4
sweden –1.3 –2.0 0.7* –0.3 1.5* 0.3*

* inflow when total net flow is negative

4. More detailed data on trade can be found in table 10 in the annex.
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The tables thus show that Nordic sub-Saharan Africa trade and investment 
links remain marginal, with the increase in Norway’s FDIs being the excep-
tion.

During the same period, aid from the Nordic countries to sub-Saharan Afri-
ca increased in absolute terms, while its share of their total aid increased slightly 
up to 2008. However, judging from the annual aid budgets since then, the trend 
has stagnated or even reversed. As regards bilateral aid, sub-Saharan Africa’s 
share has, however, remained at a high level (See tables 1a-d in the table annex.) 
While aid-linked issues still dominate Nordic relations with many countries in 
sub-Saharan Africa, other aspects are gradually increasing in importance.

This recent international trend has also influenced the Nordic countries. At 
the end of the first decade of this millennium, four of them – Denmark, Fin-
land, Norway and Sweden – launched new Africa policies/strategies to facilitate 
a new and broader approach in their relations with African countries and or-
ganisations. 

In all Nordic countries, relations with Africa up to the late 1990s were domi-
nated by development cooperation. With the exception of South Africa and a 
few commodity exporters, a significant part of the Nordic foreign trade was 
directly or indirectly generated by aid-related activities. A summary of the in-
dividual Nordic countries’ historical and modern relations with Africa at the 
beginning of the new millennium was published by the Nordic Africa Institute 
in 2002.5

The present study is based on the Africa policy documents produced by the 
governments of Denmark, Sweden, Norway and Finland (in that order) during 
the years 2007–10. The amount of empirical evidence regarding the possible 
impact of these documents is thus very limited. To assess to what extent the 
policies/strategies imply any changes, a longer perspective is needed, as well as 
references to sources beyond the Africa policy documents. The comparison also 
highlights historical and present trends in Nordic cooperation, in particular de-
velopment cooperation, including the rise and fall of what has sometimes been 
referred to as the “Nordic aid model”.

aim, method and outline of the study
The main aims as formulated in the agreement for this study are:

To undertake a scoping exercise, relying mainly on the main texts produced 1. 
by the four governments over the past couple of years, and establishing what 
comparative insights emerge from a content analysis of the official docu-
ments.

5.   Wohlgemuth, L. (ed.) (2002). The Nordic Countries and Africa. Old and New Relations. Upp-
sala: The Nordic Africa Institute.
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To examine current practices in the context of the historical experience of 2. 
Nordic development cooperation with African countries, including deter-
mining whether solidarity with Africa is still the raison d´être of Nordic 
development strategy.
To gain additional insights into the changing nature of Nordic development 3. 
policy towards Africa, including the financing mechanisms and practices of 
the Nordic countries.
To assess how much space African countries are given in their relationship 4. 
with Nordic governments and reflect on the implications of the diversity of 
implementation strategies for state capacity in Africa and the state-citizen 
relationship.

The following questions will be investigated:
In which fields do current Africa policy/strategy documents of the Nordic 1. 
countries reflect common policy and in which fields do policies differ?
What is the role of the Africa policies/strategies in policy towards individual 2. 
African countries and sub-regions, relative to other policy documents? What 
is the value added of specific Africa policy-guiding documents in respect of 
policy towards individual countries and regions in Africa?
What is the actual impact of Africa policies/strategies when new country-3. 
cooperation strategies are developed? What factors outside the guiding docu-
ments can be traced from empirical evidence?
Has the Nordic dimension changed and, if so, in which direction? Is Nordic 4. 
cooperation more or less intense than previously with regard to the four 
countries’ relations with Africa? Is it still possible to talk about a “Nordic aid 
model”?

The study is based on: 
1. A comparison of current Africa policy-guiding documents from Denmark, 

Finland, Norway and Sweden. (Iceland has no document of this kind, and is 
therefore not included in the study.)  

2. Reading complementary policy and operational documents from the four 
countries relevant to their Africa relations. 

3. Interviewing civil servants, researchers and civil society representatives on 
the impact of Africa policy documents in real life and of other factors on 
the implementation of the Africa relations, as well as on their experience of 
cooperation between Nordic countries in some African countries. 

4. Perusing comments and analytical texts of relevance for the study. 

Section 2 of this paper provides a brief historical overview of Nordic cooperation 
with Africa and the concept of the “Nordic aid model”. Section 3 outlines the 
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main characteristics of the Africa policy documents of the four Nordic countries 
and how they relate to other policy documents with an impact on African poli-
cy. Section 4 contains conclusions from a comparison of the four countries in a 
number of focus areas and priority cooperation sectors. In section 5, similarities 
and the specific profiles of the four countries are summarised. Finally, in section 
6 conclusions are provided, including reflections on the current role and possible 
value added of Africa policy-guiding documents and on the development and 
role of Nordic cooperation.
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2. Nordic Cooperation and the “Nordic Model” in Development 
Cooperation   

During the period when the current Nordic Africa policy/strategy documents 
were being prepared and adopted,  in three of the countries – Denmark, Fin-
land and Sweden – the governments were conservative-liberal-centre coalitions, 
while Norway’s government was formed by a coalition of social democrats (ar-
beiderpartiet), socialist left party (socialistisk venstre) and the centre party. 

Since the end of the Second World War, a number of more or less ambitious 
initiatives for closer Nordic cooperation have been launched. Among the main 
proposals was one for a Nordic Security Pact shortly after the war, while in the 
1960s the Nordic governments discussed a plan for a joint Nordic economic or-
ganisation, Nordek. Those plans were never implemented, as Finland withdraw 
in response to pressure from the Soviet Union, and in 1973 Denmark became 
a member of the then EEC. The only long-lived and still existing institutional 
structures are the Nordic Council, formed in 1952 and consisting of  parliamen-
tarians from all the Nordic countries, and  the Nordic Ministers Council, which  
was formed in 1971 and consists of ten constellations of ministers for various 
policy areas, including  Nordic cooperation. 

In recent years, some signs of a revival of “Nordic thinking” can be traced. 
For instance, in 2009 the Stoltenberg Report was published by the Nordic 
Council of Foreign Ministers: it suggests ways of strengthening Nordic coopera-
tion in foreign and security policy.6 In a subsequent meeting among the Nordic 
ministers of foreign affairs, decisions were made on increased cooperation in a 
number of  foreign and security policy issues, including training in crisis man-
agement, international satellite services, cyber security, international criminality 
and closer cooperation among Nordic embassies on a wide range of issues.7

The aim of this section is to establish how Nordic cooperation in relations 
with Africa has developed in recent years. To a large extent, this implies exam-
ining Nordic development cooperation in Africa, as this issue has historically 
dominated Nordic relations with the continent. One important question in this 
regard is whether there are signs of strengthened or weakened cooperation, and 
to identify possible explanatory factors for these trends.

6.   Stotltenberg, T. (2009). Nordisk samarbeid om utenriks- og Sikkerhetspolitikk. Forslag over-
levert de nordiske utenriksministere på extraordinärt nordiskt utenriksministermöte. Oslo 
9. februar 2009. 

7.   Declaration from Meeting of the Ministers for Foreign Affairs of the Nordic Countries, 
Reykjavik, 8–9 June 2009.
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The beginning: nordic joint projects and joint policy initiatives in african 
countries
In the field of development, Nordic cooperation takes place in many areas and 
in formal and informal ways. The cooperation on Africa relations is part of a 
more general cooperation, and often occurs in institutional frameworks that are 
not aimed only at activities in or together with Africa. Cooperation is sometimes 
institutionalised among Nordic countries as a group, but often occurs within a 
broader framework, involving “the like-minded” countries or the Nordic+ group 
in the development cooperation field, the EU and UN organisations in a large 
number of policy fields as well as the WTO and the IFIs. 

When the “wind of change” swept across Africa 50 and more years ago and 
the majority of African countries became independent in the late 1950s and 
early 1960s, the Nordic countries started in a small way to prepare what later be-
came significant development cooperation programmes focused on Africa – in 
particular the Eastern and Southern (English-speaking) parts of the continent. 

During the 1950s, the Nordic countries were newcomers to the aid busi-
ness and their emerging development aid programmes were mainly channelled 
through UN agencies. It was not even evident that each of them should build 
bilateral aid programmes of their own. The option of refraining from bilateral 
cooperation in favour of joint Nordic projects was informally considered, but 
discarded.8 A key argument in favour of joint Nordic efforts was that individual 
Nordic countries were small and inexperienced in development cooperation and 
that most of their funding could in the future be expected to be channelled 
through UN agencies and IFIs.

Based on the thinking of the time, a few joint Nordic projects and pro-
grammes were launched. The first was the Scandinavian teaching hospital in 
South Korea in 1958. In Africa, the Nordic Tanganyika Project in Kibaha, Tan-
zania, was launched in 1963 and formally handed over to the government of 
Tanzania in 1970.9 In 1971, an agreement between the Tanzanian and Nordic 
governments was signed to establish a joint agricultural training and research 
project in Mbeya, administered by Finland. 

Other examples are the Nordic cooperative projects launched in Tanzania 
and Kenya in the late 1960s and a large regional agriculture project (MONAP) 
in Mozambique, starting in 1978 and supported until 1989.10 The security 

8.   A brief summary of this process is provided in Friis-Bach, J., C. and T. Borring Olesen, S. 
Kaur-Pedersen and J. Pedersen, 2008. Idealer og realiteter. Dansk udviklingspolitiks historie 
1945–2005. Köbenhavn: Gyldendal, pp. 29–30.

9.   See for instance Billing, A. and C. Carlsson (2008). Kibaha Education Centre. A sustainable 
development cooperation project? Göteborg: University of Göteborg, School of Global Studies.

10.  The MONAP project is assessed in SOU 1992:124. Bistånd under omprövning. Översyn av 
det svenska utvecklingssamrbetet med Mocambique.
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situation in Mozambique deteriorated during this period, to the detriment of 
MONAP’s activities. In conjunction with their support for MONAP, the Nor-
dic countries prepared a critical joint statement in the first half of the 1980s on 
the agricultural policy of the Mozambican government.11

In Tanzania, Nordic countries in the early 1980s cooperated with the gov-
ernment and the World Bank in an effort to work out an alternative structural 
adjustment programme in lieu of  the adjustments the IMF tried to impose. A 
programme was designed but was not implemented as agreed and the Tanzania 
government had to accept the conditions prescribed by the IMF.12

Far-reaching Nordic collaboration in development cooperation with Namibia 
after independence was discussed during the liberation struggle. As early as 1979, 
a Nordic working group was established to study the conditions and forms of joint 
Nordic assistance to Namibia when it became independent. Later, the group was 
dissolved, but in 1988 the Nordic ministers of development cooperation decided 
to establish a new group to plan and coordinate Nordic assistance to a future 
independent Namibia. The thought, dating to 1980, that such a Nordic aid pro-
gramme should be administered by one Nordic country on behalf of all of them 
was, however, abandoned, so that when Namibia became independent in 1990, 
each Nordic country established its own bilateral cooperation programme.13

In 1986, a joint declaration on expanded economic and cultural cooperation 
and a framework for cooperation 1986–90 was agreed by the Southern Africa 
Development Coordination Conference (SADCC) and Nordic countries. The 
Nordic-SADCC initiative is linked to a proposal by then Finnish Prime Minis-
ter Kalevi Sorsa and is sometimes referred to as the Sorsa Initiative.14 It was seen 
as an instrument to improve the situation of countries under attack by the apart-
heid regime in neighbouring South Africa. The cooperation continued after the 
apartheid system was abandoned and a democratically elected government came 
to power in 1994. South Africa then became a member of SADCC, which was 
renamed the Southern Africa Development Community (SADC).

The practical implementation of joint Nordic-funded aid projects was found 
to be complicated and this form of Nordic cooperation was gradually abandoned 

11. The MONAP project is summarised in SOU (1992):124. Bistånd under omprövning. Översyn 
av det svenska utvecklingssamarbetet med Mocambique. Stockholm: Allmänna förlaget.

12. Svendsen, K-E. (1986). “The creation of macroeconomic imbalances” in Boesen, J., K. Havn-
evik, J. Koponen and R. Odgaard (eds), Tanzania, crisis and struggle for survival. Uppsala: 
The Nordic Africa Institute.

13. This process is described in detail in Sellström, T. (2002). Sweden and National Libeation 
in Southern Africa. Vol II. Solidarity and Assistance 1970–1994. Uppsala: The Nordic Africa 
Institute, pp. 384–9.

14. The Nordic/SADCC Initiative is discussed in Haarlöv, J. (1988). Regional Cooperation in 
Southern Africa. CDR Research Report, no 14. pp. 71–86, and in Tostensen, A, N. Groes, 
K. Kiljunen and T. Östergaard  (1990). The Nordic/SADCC Initiative: A Nordic Review. 
Bergen: Chr. Michelsen Institute.
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in favour of other approaches. Regular coordination meetings at the political 
and professional levels were initiated and some still take place at the political 
and senior official levels. So-called delegated cooperation, when one country 
administers also another country’s aid programme together with its own in a 
specific partner country, has been carried out in a few cases. One example is 
Sweden’s administration of the Norwegian support to Mali and Norway’s ad-
ministration of Swedish support to Malawi.

Nordic countries also often cooperate closely in multilateral organisations 
and the EU, both operationally and politically. The joint Nordic (later Nordic 
and Baltic countries) executive director posts in the World Bank, the IMF and 
regional development banks enhance this process. The cooperation in the Nor-
dic Development Fund can also be mentioned in this context, although only 
part of its lending goes to African countries.

The choice of cooperating countries in Africa by the Nordic countries has 
been quite similar, and for many years Tanzania and Mozambique have been the 
top recipients of Nordic aid. They still are, as can be seen from table 2.1, which 
also includes data for the EC and the EU aggregate. According to the table, 12 

Table 2.1. 20 largest sub-Saharan Africa recipient countries in 2008

Denmark Finland Norway Sweden EC EU total
1. Tanzania Tanzania Tanzania Tanzania ethiopia ethiopia
2. Mozamb. Mozambique sudan Mozambique sudan Mozambique
3. uganda  Zambia Mozambique Drc uganda Tanzania
4. nigeria  kenya uganda kenya Drc sudan
5. Ghana ethiopia Zambia sudan Tanzania Drc
6. kenya south africa Malawi uganda south africa uganda
7. Benin somalia somalia Zambia Mozambique Ghana
8. Burkina F sudan ethiopia ethiopia niger south africa
9. sudan namibia Drc Mali Mali Liberia
10. Zambia Drc Liberia Liberia chad kenya
11. south afr uganda Burundi Zimbabwe Burkina Faso Burkina Faso
12. somalia chad Madagascar somalia côte d’ivoire senegal
13. Zimbabw car kenya Burkina Faso Madagascar Botswana
14. niger Liberia Zimbabwe Malawi somalia Zambia
15. Mali angola south africa rwanda senegal Mali
16. Liberia Malawi angola south africa Malawi rep congo 
17. ethiopia sierra Leone Mali chad Benin rwanda
18. Drc Zimbabwe namibia Burundi Ghana Malawi
19. angola rwanda eritrea car Zambia somalia
20. Malawi nigeria nigeria equa Guinea rwanda Benin

Sources: eu donor atlas 2010 and for norway oecD crs statistics
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of the top 20 receiving countries in Africa are common to all four Nordic coun-
tries and an additional four countries are supported by three Nordic countries.

The “nordic aid model”
Joint Nordic activities were, however, minor compared to the rapidly expanding 
bilateral programmes that emerged during this period. Some of the features of 
these bilateral programmes were so similar to each other and sufficiently dif-
ferent from those of “mainstream” DAC members that they were sometimes 
referred to as the “Nordic model”. Some characteristics of this model were:

Stronger focus on low income countries; •	
Stronger support for UN agencies;•	
Larger share of grant aid;•	
Cooperation programmes over which the receivers had greater influence;•	
Clearer distinction between aid and export funding – particularly evident for •	
Norway and Sweden;
A critical distance from IFIs up to the mid-1980s;•	
High ODA/GNI ratio: The Scandinavian countries (Denmark, Norway Swe-•	
den) have since the mid-1970s hovered around 1 per cent and together with the 
Netherlands have always been at the top of the DAC ranking in this field;
Strong support for the liberation movements in Southern Africa from the late •	
1960s onwards, transformed into long-term development cooperation when 
the countries became independent, with the liberation movements now the 
governments; and,
“Bridge-builders” between North and South groupings during international •	
negotiations and normative discussions.

Internationally, there is still a tendency to refer to the Nordic countries as a 
group, and in many international aid or development rankings they form a clus-
ter at the top level.15 This Nordic aid model, however, gradually eroded from 
the mid-1980s and the Nordic countries are now moving in different directions, 
partly following the DAC mainstream. 

Membership in the EU by all the countries bar Norway has been one fac-
tor in the fading of the Nordic model, but changes in prevailing political  and 
economic thinking, both in the international aid community and in individual 
Nordic countries, have also played a role. At the same time, the EU is a potential 
platform for increased Nordic influence. It has also been suggested that the rel-

15. One example is the Overall Commitment to Development Index (CDI) 2010, with Sweden 
and Denmark as number 1 and 2, Norway as number 4 and Finland as number 7. The 
countries have the same ranking in the commitment to aid index. It can be noted that in the 
CDI ranking for activities in sub-Saharan Africa, Nordic countries perform more modestly 
– Overall CDI: Sweden 6, Denmark 7, Norway 8 and Finland 12. Aid CDI: Denmark 2, 
Sweden 3, Norway 5 and Finland 9.
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evance of the Nordic platform may have increased with the enlargement of the 
EU from 15 to 27 members between 2004 and 2007.16

As a non-member of the EU, Norway has since the mid-1990s found other 
ways to remain relevant. The Norwegian government has facilitated a number 
of peace negotiations, including those involving Israel-Palestine, Guatemala, 
Sri Lanka and Sudan. The then Norwegian minister of development coopera-
tion, together with her colleagues from Germany, the UK and the Netherlands 
formed the Utstein alliance, which worked closely on development policy issues. 
This alliance represented an inroad into EU aid politics for Norway. 

Nordic countries have also been involved in the creation of wider aid co-
ordination platforms, such as the so called Nordic+ group.17 This group is not 
tied specifically to Africa, but is used for more general aid policy discussions, in 
which Africa features largely. 

Since the current Norwegian government came to power, Norway has tried 
to strengthen links with major countries outside the EU, in particular the US, 
but also with major philanthropic foundations such as the Bill and Melinda 
Gates Foundation and the big emerging economies. In recent years, Sweden 
and Denmark have moved closer in their development cooperation thinking, 
and now form part of a new informal “like-minded” grouping, ideological in-
clinations different from those of earlier like-minded groupings.  As a result of 
all this, thinking about policy on development cooperation, including Africa 
policy, is becoming more diverse among the Nordic countries. It is not surpris-
ing that the Finnish minister of foreign trade and development in an interview 
in 2009 lamented that he was “very sad that we have so little Nordic cooperation 
nowadays”.18

One field in which the Nordic cooperation seems likely to remain strong, 
and is in some cases further strengthened, is among the embassies at the opera-
tional level in individual cooperating countries. This includes division of labour, 
delegation of cooperation areas, covering for each other in case of staff vacancies, 
coordination and cooperation, joint actions in wider local groupings. The level 
of cooperation and harmonisation depends on many factors, among them the 
“chemistry” between representatives stationed in the country and the inclusive-
ness or otherwise of the local EU group. The cooperation among embassies has 
recently been further strengthened by a decision of the Nordic Council based 
on the Stoltenberg Report.19

16. Interview for this study.
17. The Nordic countries, Ireland, the Netherlands and the UK.
18. This was cited in an article headlined “Farewell to the Nordic model”, in Development Today, 

no. 21–22, 2010.
19.  Stoltenberg, T. (2009). Nordisk samarbeid om Utenriks- og Sikkerhetspolitikk.
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3. The Aim of the Policy/Strategy Documents and their Overall Design

The Africa policy-guiding documents of the four countries take as their point 
of departure the rapid economic and social changes in many African countries 
in recent years, which have given rise to broader contacts with Africa. Domestic 
economic interests in Nordic countries are more interested in expanding their 
relations with their African counterparts than they were 10-15 years ago.

The policy-guiding documents reflect general policies in areas such as devel-
opment cooperation, trade and general foreign policy adjusted for the regional 
circumstances in Africa. As mentioned earlier, an important aim has been to 
broaden perspectives beyond development cooperation.  The launching of an 
Africa policy/strategy may, however, also have other motives, as discussed in 
section 6.

nordic countries’ africa policies/strategies
The Africa policies/strategies of individual Nordic countries differ in the explicit 
definition of their own aims and in their outlines. 

The preparation process has been different in different countries. In the case 
of Norway and Finland, a limited number of seminars and other contacts with 
interest groups outside the ministry and the authorities take place. The percep-
tion of civil society organisations is that their influence on the text has been very 
limited. In Denmark and Sweden, the preparations were more extensive, with 
background papers commissioned from researchers, consultative meetings and, 
in the case of Sweden, the opening of a blog for discussion. However, even in 
these countries at least some civil society representatives felt the impact of their 
interventions was weak. 

While the documents were in preparation, there were some contacts between 
Nordic countries, but no efforts to work jointly. One example is a seminar at 
NAI as part of the Swedish preparations, with representatives from other coun-
tries invited. The finalised Danish Africa strategy was also presented in Sweden, 
as part of the preparation of the Swedish document.

However, with Nordic civil society organisations advocating issues consid-
ered important to African governments and civil society organisations, they may 
have had some indirect influence on policy documents, but these influences are 
difficult to trace and are probably very modest 

With one exception, there are no indications that researchers or policymak-
ers in Africa have been seriously consulted in the preparation of this generation 
of policy-guiding documents. This exception is, of course, The Africa Commis-
sion report initiated by the Danish prime minister, with 10 Africans among the 
18 commissioners. The secretariat of the Commission recently has moved from 
the Danish ministry of foreign affairs to the AU office in Addis Ababa. In the 
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case of Sweden, African ambassadors to Sweden were invited to two meetings 
during the preparation phase.

The main documents to be compared in this study are the Africa policies/
strategies. Other documents on relations with Africa and on general development 
cooperation are, however, occasionally referred to in the text. A brief summary 
of the documents for each of the four Nordic countries is provided below.

Danish documents
– Denmark in Africa – A continent on its way. The Government’s priorities for 

Denmark’s cooperation with sub-Saharan Africa (August 2007).
– Realising the Potential of Africa’s Youth. Report of the Africa Commission (May 

2009).
– Freedom from Poverty, Freedom to Change (May 2010).

The first document – Denmark in Africa – is the most recent Danish Africa strat-
egy and was launched after a new Danish government took power 2007, with 
increased ODA on the agenda. 

According to the strategy, Africa will be the main priority for Denmark’s 
development cooperation in years to come. There will also be an increased and 
broader political engagement with Africa, in which foreign trade, environmen-
tal and security policies will play key roles (Denmark in Africa, p. 6).

Denmark in Africa states that poverty reduction will be the foundation of 
Denmark’s engagement in Africa.  

The three strategic objectives for Denmark’s relations with Africa in 2007–2011 
are:

Inclusion of Africa in globalisation •	
Increased regional integration and strengthened cooperation between Africa •	
and the EU.
More and better assistance for Africa, with the focus on young people, gender •	
equality and, in particular, employment. (ibid., p. 9)

The strategy also emphasises that global issues such as climate change, conta-
gious disease, sustainable use of natural resources, migration and radicalisation 
are making Africa a more important international player. It is argued that to 
find sustainable solutions to these global challenges, Africa must be included 
as an equal partner. Development cooperation is one of the many instruments 
employed for better integration of Africa into global growth and development.

The second document is the report of the Africa Commission, the com-
mission’s co-chairs being the Danish prime minister and the Tanzanian presi-
dent. It consisted of selected African and Danish policymakers, researchers and 
representatives from the private sector. The report launches five international 
initiatives: 1) Benchmarking African Competitiveness; 2) Access to investment 
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finance for small and medium-sized enterprises; 3) Unleashing African entre-
preneurship; 4) Access to sustainable energy; and 5) Promoting post-primary 
education and research. The focus is on the importance of creating employment 
for the young generation of Africans and the role of entrepreneurship in this 
process. The initiatives suggested by the commission are in line with and rein-
force Danish positions in the Africa strategy. It has also been suggested20 that 
establishing the commission was aimed at enhancing the impression that Africa 
and Denmark have a special relationship. 

Freedom from Poverty, Freedom to Change is a new strategy for Danish devel-
opment cooperation. It was launched in May 2010, three years after the Africa 
policy. It contains a number of changes in Danish development cooperation 
policy. One is the stronger emphasis on the link between freedom, identified as 
individual and political rights, and development. “We should always remember 
that the purpose of Danish development cooperation is to set people free and 
thereby enable them to escape poverty. This is the core of the new strategy for 
Denmark’s development cooperation” (p.5). The strategy establishes five politi-
cal priorities for development cooperation: 1) growth and development; 2) free-
dom, democracy and human rights; 3) gender equality; 4) stability and fragility; 
and 5) environment and climate. The document also refers to the recommenda-
tions of the Africa Commission on private-sector driven economic growth and 
employment as a way to escape poverty. 

The new strategy for development cooperation will therefore also have an 
impact on development cooperation with Africa. Thus, there is one general 
strategy, one regional strategy and an international commission report guiding 
Denmark’s relations with Africa, besides documents covering policy areas other 
than development cooperation.

In the case of Denmark, the policy shift outlined in the “Freedom Strategy” 
from 2010 covering development cooperation in general the trumps previous 
Africa policy documents. At the same time, the new approach underscores the 
growth and employment focus of the Africa Commission report. The three stra-
tegic objectives of the Africa strategy remain in focus, while private sector devel-
opment and global integration of Africa are further enhanced.

Finnish documents
– Africa in Finnish Development Policy. Finland’s development policy framework 

programme (July 2009).
– Africa in Finnish Foreign Policy (February 2010).
– Development Policy Programme. Towards a Sustainable and Just World Com-

munity. Government Decision in Principle (2007).

20. Interview.
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Finland is the only country that has published two parallel Africa policy docu-
ments, one called a framework programme with the title Africa in Finnish Devel-
opment Policy, covering only development cooperation, and one with a broader 
focus, Africa in Finnish Foreign Policy, but including development cooperation. 

In the case of Finland, the general policy document guiding development co-
operation was adopted before the two Africa-related ones. Both the Development 
Policy Programme and the framework programme Africa in Finnish Development 
Policy can be seen as signifying the intention of the new Finnish government 
that came to power in 2007 to reform development cooperation. The reintro-
duction of sustainable development as the main objective of development policy 
is one important facet of this reform and the guiding principles of development 
policy are stated to be coherence, complementarity and effectiveness.

Africa in Finnish Development Policy can be regarded as further defining the 
implications of general Finnish development policy in a rapidly changing African 
context and creating “a strategic framework programme for strengthening part-
nership between Finland and Africa through development policy measures”.21 It 
starts with a brief overview of guiding principles for the implementation of the 
framework programme and then mainly describes ongoing activities and plans 
for 2009–12.

This framework programme reaffirms that poverty eradication and promot-
ing economically, socially and ecologically sustainable development are the most 
important objectives of Finland’s development policy. These key objectives are 
in line with the UN Millennium Development Goals. 

In accordance with Finland’s general development cooperation programme, 
the framework for Africa emphasises the importance of climate and environ-
mental issues as well as the prevention and management of crises and support for 
peace processes. Greater significance than hitherto is afforded the private sector 
and trade as an engine for economic development. 

The document stresses that improvement in the position of women and girls 
and promotion of gender equity and equality within society, and improvement 
in the situation of vulnerable or marginalised groups are central prerequisites 
for sustainable growth in Africa. The struggle against HIV/AIDS as a societal 
problem is a very important development challenge in many African countries. 
These objectives are promoted in all Finnish development policy documents and 
therefore influence policy towards Africa (Africa in Finnish Development Policy, 
pp. 12–15).

Africa in Finnish Foreign Policy lists a number of objectives in four policy 
areas: 1) Security and the political situation, including crisis management, pre-
vention and mediation, human rights, democracy and good governance, Africa 

21. From the foreword of Africa in Finnish Development Policy.
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in EU foreign and security policy, and Africa and the UN Security Council; 2) 
Development cooperation; 3) Trade and economic relations; and 4) Coopera-
tion structures of the EU and Africa. The document concludes that all segments 
of foreign policy must serve the same foreign policy goals and stresses the need 
for greater consistency between activities on different levels, for instance in bilat-
eral relations, when influencing EU policy and in multilateral organisations. 

It also notes that Finland should engage in closer, more versatile and more 
equal dialogue with Africa. Such dialogue should cover global issues, including 
climate change, weapons control, disarmament and human rights.

The document sees as a particular need consideration of how Finland could 
more actively promote peace and security in Africa, including more flexible 
funding arrangements involving sources other than development cooperation 
funds. 

Economic growth is viewed as one of the prerequisites for African develop-
ment, with trade at its centre. Finland supports the development of Africa’s own 
trade capacity and promotes Finnish trade and economic relations with Africa.

According to the document, Finland is also well qualified to act as a bridge 
builder and supports stronger representation of the African continent on the 
Security Council as part of the ongoing reform process of the UN.

Promoting Africa’s own integration is another of Finland’s key goals. In par-
ticular, Finland supports the capacity of the AU and other regional organisa-
tions to solve political and military conflicts and crises (Africa in Finnish Foreign 
Policy, pp. 76–8).

The norwegian documents
– Africa Strategy. Platform for an Integrated Africa Policy  (December 2008).
– Climate, Conflict and Change. Norwegian development policy adapting to 

change. Government Report no. 13 (2008–09) to parliament.

Norway calls its strategy Platform for an Integrated Africa Policy. The aim of the 
Platform is to give a general idea of Norwegian cooperation with Africa in vari-
ous policy areas, and to provide a basis for devising and implementing concrete 
measures. 

According to the platform, the sustainable use and management of the 
world’s resources is an overriding aim of Norwegian foreign and international 
development policy. The government is seeking an integrated approach towards 
Africa that takes into account and mutually reinforces foreign policy, develop-
ment policy, security policy, environment policy and trade and industry policy. 
Africa’s progress in recent years has provided real opportunities for broader co-
operation with African countries in all these areas

The platform emphasises that vital to Africa’s growth and prosperity is the 
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sustainable exploitation of raw materials such as oil, minerals and timber and 
the equitable distribution of revenues. Norway therefore seeks to support Af-
rican countries in strengthening their own revenue base by developing sound 
and transparent administrative procedures, effective taxation systems and by 
reducing illicit financial flows. This will ensure that Africa’s rich resources ben-
efit the whole population and contribute to lasting development and poverty 
reduction.

Although Norway’s relations with sub-Saharan Africa have traditionally 
been linked to development assistance and missionary work, cooperation is con-
stantly being expanded into other areas. According to the platform, Norway has 
entered into political dialogue with several African countries on foreign policy 
themes such as peace and conflict resolution, health and environmental issues.

The government report to parliament entitled Climate, Conflict and Capital. 
Norwegian development policy adapting to change is a general policy document 
and therefore one level above the Africa platform in the hierarchy of policy 
documents. It specifies the features of Norwegian development policy in a wide 
sense, under seven headings: national responsibilities of the partner state, global 
framework, climate change, conflicts and fragile states, capital flows in and out 
of poor countries, actors and areas and coherence between domestic and devel-
opment policy. It moves the focus from traditional bilateral development coop-
eration with a select number of partner countries to thematically focused sup-
port for international initiatives – sometimes initiated by Norway – to address 
identified global development challenges.  The document signals an important 
change in the thrust of Norwegian development cooperation. 

Many of these changes are also reflected in the Africa platform, prepared 
more or less simultaneously. The two documents are thus compatible, although 
Climate, Conflict and Capital seems to have made a stronger impact and con-
tains more clearly defined strategies for the ongoing shift in Norwegian devel-
opment cooperation from traditional bilateral engagement to supporting global 
and international thematic initiatives and programmes.

swedish documents
– Sweden and Africa – a policy to address common challenges and opportunities 

(March 2008).
– Shared Responsibility. Sweden’s Policy for Global Development. Government 

bill 2002/03:122.
– Global Challenges – Our Responsibility. Government Communication 

2007/2008:89.

Sweden’s Africa policy’s point of departure is Sweden’s Policy for Global Develop-
ment, aimed at promoting equitable and sustainable global development. The 
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government communication, Global Challenges – Our Responsibility, was pre-
sented to parliament at more or less the same time as the Africa policy. This 
document amounts to a reformed Policy for Global Development  and should 
therefore be regarded as the general policy framework for Africa policy.

In Sweden and Africa, three aims of Swedish policy are formulated:
Supporting the countries of Africa and their inhabitants in their efforts to •	
foster peace, democracy and respect for human rights and in relation to eco-
nomic, social and environmental sustainable development;
Helping Africa achieve full and active participation in global economic and •	
political cooperation on common challenges; and
Broadening areas of contact between Sweden and Africa and thereby promot-•	
ing Swedish and African interests.

The second and third aims are similar to the overall objectives in the Danish 
document. The Swedish Africa policy then lists eight priority areas and under-
lines that three of the thematic priorities in the Policy for Global Development 
– climate, democracy and gender equality –enjoy the same salience in the Africa 
document. Another important aim of this document is to reach beyond devel-
opment cooperation in relations with African countries, an aim that is also in 
line with the coherence principle in the Policy for Global Development.

As in the Danish Africa strategy, the Swedish document sets out an extensive 
list of intentions to serve as priorities for implementation. Seven main areas of 
cooperation between Sweden and Africa are discussed: 1) Growth for poverty 
reduction and sustainable development, 2) Peace and security in a new regional 
context, 3) Democracy and human rights – development opportunities, 4) Gen-
der equality – development on the same terms, 5) Environment and climate – 
national, regional and global; 6) Development opportunities for the individual, 
including health, education, migration and culture; and 7) Trade and economic 
cooperation. 

The Government bill to which the Africa policy refers, Shared Responsibility. 
Sweden’s Policy for Global Development, was adopted by the Swedish government 
in 2003. It sets out a policy for global development with the overall goal of con-
tributing to equitable and sustainable development. This goal is to apply to all 
policy areas in a coherent manner. The Policy for Global Development is intended 
to contribute to the achievement of the UN Millennium Declaration and the 
MDGs and be based on a rights perspective of development.

Global Challenges – Our Responsibility, the government communication on 
Sweden’s policy for global development was presented to parliament in March 
2008. As noted above, it  reformed Policy for Global Development. It defines six 
global challenges: 1) oppression, 2) economic exclusion, 3) migration flows, 4) 
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climate change and environmental impacts, 5) conflicts and fragile situations 
and 6) communicable diseases and other health threats. For each of these global 
challenges, three focus areas are identified. It can be assumed that this perspec-
tive, together with an increased focus on support for private sector development, 
actor-driven cooperation and topic areas in which there is Swedish “value added” 
will significantly influence Swedish relations and cooperation with Africa.

At a policy level, both the Africa policy and the Policy for Global Development 
documents aim at broadening Swedish relations with African countries beyond 
traditional development cooperation. Even so, long-term bilateral development 
cooperation and support for fragile, conflict and post-conflict African states re-
main the main activities. 

***

The fact that the Africa documents of the four countries are designed differently 
does not necessarily affect their degree of influence on operations in various 
policy fields, as realpolitik and other policy documents sometimes have a larger 
impact. In the concluding section, the relative influence of Africa policies/strate-
gies compared to general polices, political changes in African and Nordic coun-
tries, international trends and other factors are further discussed.
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4. Issue Areas Compared

This section compares a number of issue areas based on the formulations in the 
Africa policy-guiding documents and on experiences in a number of partner 
countries. The parallel reading of the former reveals striking similarities in some 
traditionally common Nordic priority areas, but also some areas in which the 
pattern is more differentiated. In selecting the issue areas, the role they have 
played in discussions of overall development policy in Nordic countries has been 
taken into consideration, as has the recentness of their becoming part of this 
discussion. Altogether 11 issue areas are addressed. They are complemented by a 
consideration of two features of Nordic development cooperation. 

4.1. importance of coherence
Both the Africa documents and, even more so, the general policy documents 
on development cooperation emphasise the importance of a coherent policy to-
wards Africa: all relevant policy areas should be coherent or at least not mu-
tually incompatible. This approach is also consistent with EU policy. In the 
African context, the focus is on coherence between development and security 
and conflict prevention, migration, foreign trade and climate, but also infectious 
diseases. 

Sweden, with its Policy for Global Development  from 2003, can be regarded 
as a Nordic frontrunner on coherence. At the policy level, the importance of 
coherence and addressing conflicts between various policy areas in a transparent 
and constructive way is, however, increasingly acknowledged, and not only by 
the Nordic countries. However, as the experience of the EC and individual EU 
members with coherence ambitions shows, the challenges to achieving develop-
ment coherence are great and some competing interests are hard to balance.

The instruments and processes needed to achieve coherence take time to es-
tablish, as Sweden has experienced in recent years. Nonetheless, Sweden seems 
to be in the lead when it comes to organising and monitoring a coherent policy, 
although much remains to be done. The latest DAC peer review of Sweden 
(from 2009) raised concerns about the limited staff capacity assigned to this 
task by the Swedish government and the delay in defining the indicators against 
which progress in the field of coherence can be measured.22

None of the documents reviewed discusses how to handle conflicting in-
terests between different policy areas. One obvious example is humanitarian 
and development interests versus foreign trade interests in the case of weapons 
exports. Another issue is determining from which budget line certain activities 
in the “grey zone” between policy interests are to be financed. The use of mili-
tary personnel for humanitarian or development activities, such as constructing 

22.  OECD/DAC 2009. Peer Review Sweden, chapter 2, pp. 33–41.
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wells or schools, is one typical example. Another is funding the costs for receiv-
ing immigrants from Nordic development cooperation partner countries. The 
Norwegian document Climate, Conflict and Capital is the only document to 
mention the issue of which budget line should be used in funding these types 
of expenditure (p. 7).

While the rhetoric on coherence is strong, the execution is sometimes weak, 
for various reasons. For instance, Swedish civil society organisations strongly 
criticise the incoherence between Swedish arms exports to countries like Paki-
stan in parallel with humanitarian and development aid. Similarly, the Danish 
parliament recently agreed to provide ODA funds for an initiative under Den-
mark’s defence policy, and according to a Reality of Aid report the trend of us-
ing Danish aid for national security purposes is likely to be grow.23 In Norway, 
development researchers and civil society organisations have criticised the use 
of aid money to promote export and trade interests, rather than adjusting trade 
and trade policy to optimise development effects. In such cases, the direction 
of coherence is reversed – from development to defence instead of from defence 
to development – although the borderline between the two areas is difficult to 
define.

4.2. Private sector development and trade as engine of economic growth
In their Africa policy-guiding documents, all four countries emphasise develop-
ment of the private sector as an instrument for increased growth, which in turn 
will reduce poverty. This is also in line with current thinking in international 
aid circles. 

The documents suggest enhanced efforts to include companies from the re-
spective Nordic countries in development cooperation, mixed with promotion 
of Nordic countries’ private sector interests in Africa. This also reflects a broader 
international trend, emerging from the renewed interest in investment in and 
trade with Africa. Within development cooperation, all four countries have 
launched new instruments to support private sector development and promote 
business interests, and funding of existing instruments has increased,24 includ-
ing the equity capital funds established with funding from aid budgets.25

Regarding foreign trade, the documents argue there is an urgent need to fi-
nalise the EPA negotiations between the EU and ACP countries and for the EU 

23.  Gregersen, L.L., Concord –Denmark (2010). “Diminishing Danish Aid?” in Reality of Aid 
2010 Report, p. 203.

24.  In the case of Finland, this is discussed in Toikka, M. (2010). “Finnish Development Co-
operation: A Shift Towards More Donor-Driven Aid?” in Reality of Aid 2010 Report, pp. 
211-12.

25.  For a recent brief overview, see “From export subsidies to investment, vested interests re-
mains” in Development Today, no. 21-22, 2010.
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to inject new energy into the WTO Doha Round negotiations. Here there is a 
clear difference between Sweden and Denmark. Sweden does not seem to recog-
nise the concerns of many African governments and civil society organisations 
in Africa and Europe in the same way as Denmark, which qualified its approach 
with conditions reflecting those concerns.26 Sweden also differs from Norway in 
its uncritical view on general trade liberalisation and the inclusion of TRIPS is-
sues. This is one policy area, according to the Africa policy-guiding documents, 
where Sweden’s position is somewhat special in the Nordic context. 

4.3. Peace and security
The security-development nexus has been high on the international develop-
ment agenda since the early 1990s. The policy documents of all four Nordic 
countries view armed conflicts and crisis as both security and development ob-
stacles. From a development perspective, conflict prevention and conflict miti-
gation are crucial. 

A common feature of all four countries is the preparedness to support Afri-
can security institutions with both military and civil resources.  The three Nor-
dic EU members emphasise their willingness to contribute to EU peacekeeping 
initiatives. All four recognise the importance of UN security institutions and are 
committed to supporting UN and African peacekeeping efforts both financially 
and militarily. NEPAD’s APRM is also identified as an important African insti-
tution to be supported.

At the bilateral level, Norway and Finland mention initiatives to train police 
and the military in cooperating countries. Strong support for post-conflict states 
is emphasised. The situation of women and children in conflict and post-conflict 
situations is also stressed. Finland also offers itself as a forum for negotiations 
and conflict-solving activities.

Support on security issues is often related to support for regional integration 
and for various African regional organisations. This is also in line with the Joint 
EU-Africa Strategy.

Although individual Nordic countries mention slightly different initiatives 
in their documents,  they are obviously agreed on strong support for this policy 
area, in that they commit themselves to providing support at international, re-
gional and national levels, including providing military resources. 

4.4. Democracy and human rights 
There is also strong commitment to democracy and human rights in the docu-
ments of all four countries. This issue has been strongly promoted since the early 
1990s, and has in principle been one of the main objectives since the Nordic 

26. Denmark in Africa – A continent on its way, p. 24.
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countries began their bilateral development cooperation. Special efforts are sug-
gested in support of democracy and human rights as part of tackling the chal-
lenges of fragile states.

The similarities between all four Nordic countries in this policy area are 
among the strongest, and the issues pointed out as suitable for support are very 
similar. The role of the AU and other African organisations in improving de-
mocracy and human rights is stressed and commitments to support these activi-
ties are made. 

Among the suggested approaches to supporting democracy and human rights 
is convincing African countries to join the African Peer Review Mechanism 
(APRM) within NEPAD, involving NGOs in advocacy and service delivery 
and strengthening national systems and institutions that promote democracy 
and fight corruption. With regard to the latter, Norway and Sweden explicitly 
commit themselves to zero tolerance. The challenges in implementing policy 
goals in this area are significant. Aid statistics from Nordic countries show that 
in recent years a larger share has been channelled for these purposes, although 
the amount differs significantly from year to year.

4.5. Gender equality and the role of women
Gender equality has long been a common development commitment by all Nor-
dic countries, as is visible in the Africa policy-guiding documents. The link be-
tween enabling women to participate in political and economic life and increased 
economic growth is emphasised in all documents. As Denmark in Africa expresses 
it: “women must be included if Africa is to significantly reduce poverty and create 
the necessary growth” (p. 40). Gender equality is thus considered both a goal in 
itself and a means of improving aid effectiveness and sustainable development. 

Besides general statements on gender equality, the Africa documents, with 
slight variation, underline the importance of measures to implement the gender 
equality goals that they will introduce or further strengthen, such as increasing 
women’s participation in political life and in business development and trade, 
convincing African decision-makers to stop female genital mutilation and pro-
moting women’s right to control their own bodies and to freedom from violence 
and sexual abuse.

All these measures on gender equality are well-known from previous Nordic 
policy documents, and reflect the objectives of the general development coop-
eration policy documents.

4.6. regional integration in africa
Support for regional integration in Africa has long been part of the Nordic coun-
tries’ development cooperation programmes, with SADCC/SADC cooperation 
in Southern Africa from 1980 a main component. The EU membership of three 
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of the Nordic countries and the increased focus on security issues have over time 
further enhanced the regional perspective, and this is evident in the current 
Africa policy/strategy documents. Some of these issues have already been dealt 
with in the section on security.

Judging from the Africa policy-guiding documents, support for regional Af-
rican organisations will continue and  be enhanced, in particular in the field of 
peace and security, but also in the trade sector, partly linked to the EPA process 
the EU is pushing. 

The AU seems at present to be the most popular African organisation among 
the Nordic countries. The AU is the counterpart to the EU in the Joint EU-
Africa Strategy. There are great hopes in the EU that the AU will emerge as 
an important African player, able to take responsibility for security and con-
flict issues with material and financial support from the EU and bilaterally. 
The Norwegian platform states that the “AU could become the most important 
peace and security actor in Africa” (p. 20) and the other countries have similar 
formulations in their documents.

The third  summit on the Joint EU-Africa Strategy in late November 2010 
resulted in a Tripoli Declaration and the adoption of a new action plan for 2011-
13. The action plan is based on all the existing eight partnerships, while experi-
ences with the first action plan suggest a reduction in the number of partner-
ships to make the activities more effective. The Tripoli Declaration also contains 
a commitment to conclude the EPAs, implying continuation of the negotiations 
that have dragged on for a long time. 

The NEPAD initiative, which in the 1990s was a favourite among many 
donors, including the Nordics, is now a more modest recipient of regional aid. 
Most attention is given to the APRM instrument for peer reviewing of the gov-
ernance of individual African states. With the weak performance of SADC dur-
ing recent years, the interest of the Nordics has gradually diminished.

A new Swedish strategy for regional cooperation with sub-Saharan Africa 
2010–15 was launched in December 2010. It is based on the Policy for Global 
Development and the Swedish Africa policy. The focus is building the capacity 
of regional organisations, mainly the AU and regional economic organisations, 
in particular the East African Community. Priority policy areas are peace and 
security, environment and climate and economic integration. This is also in line 
with EU policy.

The issue of how to reduce and handle the EPAs’ possibly distorting effects 
on regional integration in Africa is not discussed in the Africa documents, de-
spite its importance in international debate. The link between trade discussions, 
in which EPAs bulk large, and the regional integration discussions, from which 
EPAs are almost absent, thus seems to have been neglected.
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4.7. inclusion of africa in the globalising world 
International interest in further integrating Africa into the global economy has 
increased concurrently with the intensified competition for the continent’s raw 
materials, its higher economic growth and its improved governance. This inter-
est is apparent in the international donor community, including the Nordic 
countries. The issue is also linked to private sector development and trade. It 
should be noted, however, that views on how such an inclusion should be ef-
fected vary widely. 

The Nordic countries have perspectives similar to those of other OECD 
countries, although, for instance, some of Norway’s initiatives regarding oil for 
development, continental shelf protection and coastal zone management can be 
interpreted as efforts to strengthen Africa’s position in international negotiations 
and its capacity to protect its natural resources in those negotiations. As already 
mentioned, support for increased involvement of Africa in globalisation and 
improving the capacity of African countries and organisations in international 
organisations and negotiations is one of three strategic objectives in both the 
Danish and the Swedish Africa policy/strategy documents. 

Denmark most explicitly expresses support for stronger representation for 
Africa in the UN Security Council and improved cooperation between the UN, 
AU and EU. This issue is also mentioned in the Finnish and Swedish docu-
ments, but is not as strongly worded. The Norwegian platform is the only docu-
ment to explicitly state that the poorest countries should gain greater influence 
in the World Bank and IMF and that privatisation and liberalisation of public 
services should not be set as conditions for assistance (p.20).

Among the intentions of the Swedish government are:
promoting open trade, including increased participation in international •	
trade and greater access to EU markets for African countries, support for 
wider African membership of the WTO and encouraging greater exchanges 
between African countries and the OECD;
supporting African efforts to achieve better trade terms and conditions, re-•	
gional integration and harmonisation, a better investment climate, enhanced 
production capacity, diversification and reduced dependence on raw materi-
als; and 
encouraging development of other conditions for economic growth and par-•	
ticipation in the global economy

While Norway has a number of initiatives aimed at improving the capacity of 
African countries to defend their national interests, the other Nordic countries 
commit themselves in more general terms to supporting Africa’s efforts to in-
crease its role in international organisations. 
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In the case of Denmark, broader dialogue at all levels, closer research ex-
changes, support for dealing with the repercussions of climate change and ad-
dressing the fundamental reasons for forced migration are mentioned as impor-
tant issue areas.

Actions by Nordic countries to strengthen the capacity of African countries 
to participate in international negotiations may be welcomed by African govern-
ments. Implementing such actions may also be combined with promoting the 
commercial activities of Nordic companies in Africa. 

4.8. climate adjustment and environmental sustainability in africa
Efforts to constrain global warming and to adjust to the effects of this process 
have in recent years become increasingly important in the international com-
munity. The Copenhagen climate summit in December 2009 was a disappoint-
ment for most participants and observers. The Copenhagen Accord was not 
legally binding and did not commit countries to a binding successor to the 
Kyoto protocol. On funding, a non-binding commitment was included by the 
developed countries to raise US$30 billion of “new and additional resources” 
from 2010–12. At the subsequent climate change conference in Cancun in De-
cember 2010, the Copenhagen Accord was accepted and some modest steps 
towards a post-Kyoto agreement were taken. The Cancun agreement included a 
green climate fund, proposed to be worth US$100 billion a year by 2020, to as-
sist poor countries in financing emissions reductions and other adaptations, but 
no agreement was reached on how the money would be raised.

The Africa documents were launched before the Copenhagen summit, but 
climate issues were prominent in all of them, but with slightly different accentua-
tion. Norway has so far launched the most initiatives, including mitigation of cli-
mate change and clean energy measures in Africa. The most visible of these is the 
international climate and forest initiative. In an attempt to ensure that interna-
tional initiatives in Africa focus more on the climate dimensions, an Internation-
al Commission on Climate Change and Development was established through a 
Swedish initiative. Its report, Closing the Gaps, was published in 2009.

Many resources for climate mitigation and adjustment will be channelled 
through international climate funds, although so far the amounts disbursed fall 
far short of what was pledged. There are few examples of commitments by richer 
countries to fund climate adjustment in poor countries from sources other than 
their aid budgets. Instead, climate adjustment activities have normally been in-
cluded as part of development cooperation.27 This issue is not reflected in the 
Africa policy documents.

27. In the case of Sweden, SEK 4 billion was earmarked in 2008 for this purpose over a three 
year period.
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4.9. Migration
Migration into Europe from war-torn and fragile countries is seen as a threat 
by the EU and its member states, including the Nordics. Among them, the 
strongest domestic political pressure to reduce immigration exists in Denmark, 
and therefore also strong political pressure to include disincentives to emigra-
tion from Africa. Against this background, it is not surprising that tackling the 
fundamental reasons for forced migration is one of the three main objectives 
of Denmark’s Africa strategy. Sweden seems to be following Denmark on this 
issue, and migration flows is one of three issue areas listed in Global Challenges 
– Our Responsibility, the government communication from 2008 on how to 
handle the global challenge of economic exclusion. This aim is also behind the 
three Nordic EU members’ strong support for the ongoing integration of mi-
gration issues into EU cooperation with Africa. Support for African countries 
interested in introducing and implementing national legislation on this matter 
is increasing in the EU.

Table 4.1 shows the increased funding of migration costs from the aid budg-
ets of the Nordic countries in recent years.

Table 4.1. ODA costs for refugees in donor countries 2005–08 (US$ million)

Country 2005 2006 2007 2008
Denmark 70 42 45 49
Finland 17 11 18 26
norway 68 67 78 141
sweden 143 164 258 375

Source:  oecD/Dac: Development cooperation report 2010

4.10. new actors in africa
Finland mentions relations with China and India as a strategic factor in one of 
its Africa documents (Africa in Finnish Foreign Policy), which has a rather de-
tailed section on this issue, ending with three Finnish objectives.

Dialogue on Africa with the emerging economic powers needs to be increased, •	
including on development policy. The EC initiative to start tripartite coopera-
tion and dialogue is a step in the right direction. The dialogue with emerging 
donors should also include the expert level and unofficial actors (the so-called 
track-two actors);
In the dialogue, it must be possible to discuss human rights and good govern-•	
ance as well as issues such and peace and security; and 
Finland keeps questions related to Africa on the agenda in its bilateral rela-•	
tions with China and also in EU-China relations. Finland aims at always 
including a paragraph on common efforts related to Africa in the final docu-
ments of EU-China summits (Africa in Finnish Foreign Policy, pp. 15–16).
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In the government communication on Sweden’s Africa policy it is stated:
Africa’s growth potential and abundance of natural resources is drawing an 
increasingly wide response from the surrounding world. This growing inter-
est is exemplified by China’s involvement in Africa. However, India, Brazil 
and other countries in the South are also stepping up their activities on the 
continent. Investment, credit and the export of African natural resources 
have given a major stimulus to African development, and often include third 
country support for the development of African infrastructure. (Sweden and 
Africa, pp. 6–7)

The communication points out the risk in countries deriving large export in-
comes from resource exploitation that profits will be concentrated in the hands 
of the few.  If growth is to contribute to sustainable development, it must be 
broad-based, encompass all aspects of social development and benefit the poor 
to a greater extent than at present (pp. 6–7).

When the communication later provides points of departure for Swedish po-
sitions and policy, it states that consideration should also be given to these new 
actors in Africa. Their relations with Africa and collaboration with and within 
multilateral organisations will have an impact on Sweden’s Africa policy (p. 27).

Among the general policy documents on development cooperation, Den-
mark’s Freedom from Poverty, Freedom to Change strategy and Norway’s Climate, 
Conflict and Capital document contain quite elaborate discussions on this issue. 
The Norwegian report warns that if global organisations fail to strengthen the 
emerging powers’ role in them and increase their relevance, there is a real risk 
developing countries will not consider them to have value, which  could lead 
to the emergence of competing organisations. On a similar note, Freedom from 
Poverty states that Denmark will strive to ensure that new actors assume the 
obligations associated with multilateral cooperation (p.10).

The Danish Africa strategy states: 
In recent years, a number of donors outside the traditional OECD donor cir-
cle have begun to make their presence felt in Africa. This applies in particular 
to China, which has promised to double its assistance to Africa by 2009. This 
is a positive development that should be welcomed. At the same time it is 
important that the African countries ensure that new development assistance 
partners support a development process that promotes democracy and human 
rights as well as sustainable utilisation of natural resources. (p. 32)

4.11. Joint eu-africa strategy  and eu as a guiding example
The three Nordic countries that are members of the EU all put strong emphasis 
on the Joint EU-Africa Strategy, making it a centrepiece for them to relate to. 
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They also stress the importance of influencing EU policy towards Africa, which 
provides stronger leverage than their own bilateral interventions.

Regarding development cooperation, Denmark’s position is that it is more 
important to influence the EU than to let the EU harmonise Denmark with 
other EU countries. Swedish Africa policy also emphasises the possibility of 
influencing common EU policy. It seems Finland is most open to influence 
by the EU. Finland has also chosen four of the eight Africa-EU partnerships 
to enhance the effectiveness of its contributions. They are peace and security, 
democratic governance and human rights, climate change and science and in-
formation.

As mentioned earlier, the Swedish Africa policy in support of EPA negotia-
tions is not qualified, while Denmark argues for those negotiations to be final-
ised but with a number of amendments to the content, obviously in response to 
African and civil society representations. 

4.12. Value added – comparative advantages
The comparative advantage and value added issues are highlighted by all four 
countries. Three sectors are common in the Danish, Norwegian and Swedish 
lists: energy, environment and health. Norway’s platform stands out in men-
tioning a number of more specific areas, namely petroleum management, fisher-
ies, coastal zone management, power supply and road and bridge construction. 
Denmark is the only country to mention the business sector in this context, 
although all the countries prioritise private sector development as the main in-
strument for promoting economic growth. Sweden also mentions telecom and 
agriculture as particularly competitive branches. Finland does not specify par-
ticular areas, but underlines the principle of focusing on sectors in which Fin-
land can provide added value.

The emphasis on value added or comparative advantage is associated with a 
stronger supply-side perspective, which may also have export-promotion effects. 
In this context, it should be noted that it is sometimes challenging to reconcile 
giving priority to areas in which a country assesses it can provide value added 
with the Paris Declaration commitment to safeguard the ownership of the re-
ceiving partner country. 

4.13. nordic-africa annual informal foreign ministry meetings
Nordic countries often claim that due to their support for African liberation 
movements during the 1970s and 1980s, a special relationship exists between 
them and at least the countries and governments of Southern Africa. In official 
speeches, this link is often referred to by both parties. But this was more than 
20 years ago, and new generations of politicians and public officials have arisen. 
So how much of a special link survives? Quite clearly, less than is assumed in of-
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ficial speeches. However, there may still be situations where Nordic and African 
countries more easily find common ground. 

As the foreign ministers’ meetings are informal, there are no protocols or 
resolutions. On the other hand, the informality makes them useful for network-
ing and shaping relations that may facilitate closer cooperation between Nordic 
and African countries under more formal circumstances.

According to staff in the Africa departments of all four countries, the meet-
ings have improved mutual understanding of Nordic and African thinking on 
many important issues and facilitated relations between the parties, including 
during more formal international negotiations, when, for instance, African and 
EU countries in principle work as groups. 

After a couple of years, African countries noted that Nordic countries were 
not represented at a high enough level and that some of the energy of the meet-
ings had evaporated. However, this has again changed, and both African and 
Nordic foreign ministers have reportedly been satisfied with the outcome of 
the most recent meetings.28 In recent years, the meetings have been forums for 
discussion of and cooperation on various global public goods, such as climate 
change and security, and it is reported that more controversial issues have also 
been raised.

In the interviews, it was noted that Africa-Nordic relations are more im-
portant today as a result of the increased importance of Africa in the global 
economy and politically, particularly when it comes to addressing global public 
goods. It was reported that African participants also appreciate the meetings as 
a platform to discuss global issues, such as the financial crisis, climate, energy 
and not just the usual governance and domestic problems. 

4.14. Monitoring
Despite general statements on the importance of results-based management, 
etc., no Nordic country includes a special mechanism to monitor or evaluate the 
implementation of its Africa policy/strategy. This may seem somewhat aston-
ishing, particularly in the case of Sweden, as the Swedish government strongly 
emphasises serious monitoring and results-based development cooperation. The 
attitude to monitoring may be related to the importance attached to the Africa 
documents compared to other documents that guide policy. 

Thus, African policies/strategies seem to be launched without defining which 
major results should be reached by the end of the term of the strategy. To work 
out a strategy without making it possible to follow up on its results seems to be 
less than constructive.

One explanation may be that the aim of Africa policy/strategy documents 

28.  This was mentioned by a number of the interviewees.
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is at least partly symbolic: to show that a government, by producing a policy 
document, is aware of developments in a region and wants to act. The aim may 
also be to prevent the perception that Africa and a country’s relations with that 
continent have been forgotten in a stream of actions and media coverage focus-
ing on other geographical areas.29 If this is the case, then monitoring may be 
considered less important. 

29.  Suggestions by interviewees.
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5. Special Features of the Africa Policies of Individual Nordic Countries

We now turn to summarise the areas in which features special to individual 
Nordic countries can be identified.

Most of the strong similarities among the Nordic countries in their develop-
ment policies towards Africa discussed above reflect common general priorities 
and are not specific to their relations with Africa. 

The large share of their aid that has historically been allocated to Africa is 
one indicator of the high priority this continent has had in their bilateral devel-
opment cooperation policies. Budget figures from 2009 onwards indicate that 
we may see Africa’s share of total ODA declining. This is most evident in the 
case of Norway. This is not because the large share of geographically defined 
bilateral aid allocated Africa is shrinking, but because total geographically de-
fined bilateral aid is declining while the share of funds earmarked for global or 
national programmes and initiatives is increasing.

There are a number of common traditional Nordic aid priorities in the field 
of development cooperation in the Africa policy-guiding documents, among 
them democracy, human rights, gender issues, environment, peace and security 
and regional integration. Similarities in other thematic areas between Nordic 
countries also exist, but reflect the fact that the Nordics are following current 
international trends. Examples are private sector development as the main driver 
of economic growth, support for adaptation to climate change and cooperation 
in the field of migration.

The efforts to integrate African countries into a globalising world can also be 
seen as a means to include Nordic countries in the ongoing international race for 
African natural resources. This aspect is most apparent in the case of Norway. 
However, there is no significant indication that the Nordic countries are increas-
ing their share of trade and investment in Africa, or that sub-Saharan Africa’s 
share of their total trade and FDI is increasing, with Norway the exception for 
FDI (tables 1.1–1.3).30

Apart from the many similarities, some special features in the Africa docu-
ments of the individual Nordic countries can be identified. Many of these are 
not specific to Africa policies, but reflect differences in each country’s general 
development policies. This trend is even more evident in the most recent de-
velopment policy documents, including the annual budget bills of the Nordic 
countries, than in their current Africa policy documents.

Summarised below are some of the most evident special features of indi-
vidual Nordic countries.

30. Data on Nordic imports from sub-Saharan Africa do not include crude oil, which is nor-
mally refined in other countries before being shipped to the Nordics. Given this, import 
values should probably be higher.
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Denmark
Denmark’s development cooperation policy has from the outset had two main 
motives, solidarity and enlightened self-interest, and two main objectives, pov-
erty reduction and involving Denmark’s private sector, which can also be ex-
pressed as promoting the private sector’s search for international markets. The 
current changes in Africa enhance the prospects for this “two leg strategy” and 
recent developments in many African countries certainly provide more openings 
for achieving the second objective. 

Some special features of Danish Africa policy are:
Strong focus on concentrating long-term bilateral development cooperation •	
on fewer countries and on fewer sectors and programmes within each coop-
erating country. Since Denmark in Africa was published, the Danish govern-
ment has decided to reduce the number of long-term partner countries from 
26 to 15. By January 2011, seven of the countries to be phased out had been 
selected, of which two are in Africa – Benin and Zambia. 
The Africa Commission Report is a unique feature, giving Denmark inter-•	
national recognition and important inputs into its development policy. The 
strongest impact so far has been the emphasis on youth employment and the 
general improvement of the situation for youth. In development cooperation, 
Denmark places stronger emphasis than other countries on the large youth 
cohorts in Africa and the importance of creating jobs suitable for young peo-
ple and improving education and skills training. This is also the main focus 
of the Africa Commission Report. 
New instruments supporting efforts by the Danish private sector to increase •	
its engagement in Africa, one of the objectives of the Africa strategy, have 
been put in place. Contradicting this trend, Denmark has in recent years 
channelled surpluses from the IFU into the state budget, while other Nordic 
countries have provided new funding to their corresponding equity funds.
Priority for sectors and issue areas in which Danish competence is competitive.•	
Support for the EPA process, but with explicit conditions on issues such as the •	
exclusion of Singapore, no EU-specific interests with regard to market access, 
EU to phase out its trade-distorting agricultural subsidies, etc. Denmark in 
Africa acknowledges many of the concerns of African governments and Af-
rican and European civil society representatives on the content of EPAs and 
the process so far. Denmark thus argues for significant changes in the EU’s 
approach in the EPA negotiations (Denmark in Africa, pp. 23–4). 
Denmark in Africa•	  is the policy document most explicit in supporting strong-
er African representation on the Security Council and closer cooperation be-
tween the UN, the AU and EU. As in the other Nordic countries’ Africa 
documents, security policy is the focus here. 



44

B e r t i l  O d é n

Strong emphasis on migration issues. Denmark is the only Nordic country •	
to have decided to cut aid as a lever to push countries receiving Danish aid 
to accept the repatriation of asylum seekers from those countries. This arises 
from a decision of 2003, the result of an agreement between the government 
and the populist right-wing Danish People’s Party.
Of the Nordic countries, Denmark has the highest share of total ODA and •	
bilateral ODA going to Africa
It is also the only country with an upper limit on the aid budget volume, •	
pegged at the same absolute level for the period 2011–14.
Priority allocation of climate-related aid as adjustment schemes in bilateral •	
programmes, rather than to international climate funds.

Finland
Africa in Finnish Development Policy•	  is the only Africa document dealing with 
development cooperation issues, while broader relations outside development 
cooperation are covered in Africa in Finnish Foreign Policy. Finland is thus the 
only Nordic country with two parallel Africa policy documents.
Of the Nordic policy documents, •	 Africa in Finnish Development Policy stands 
out as the most “traditional” development policy, with long-term bilateral 
and regional development cooperation programmes at its core. The document 
is also more process-oriented than the corresponding ones from the other 
three countries. One major feature of Africa in Finnish Development Policy is 
the “Back to Rio” perspective, intended to restore sustainable development 
as the central issue of development. Economic growth, it is stressed, must be 
environmentally, climatically and socially sustainable, while the eradication 
of poverty in line with the MDGs is a primary development objective. This 
is also the only Africa policy document in which current traditional bilateral 
country and regional cooperation programmes form a main part of the text. 
A common feature in both Finnish documents is the priority afforded areas •	
and branches where Finnish knowledge and companies are internationally 
competitive, without being specific. Linked to this is the promotion of the 
private sector as an instrument for increasing economic growth through new 
mechanism such as the Finn Partnership, a fund providing seed money to 
smaller Finnish companies. 
Very strong support for the AU and the Joint EU-Africa Strategy is expressed, •	
as is strong support for regional cooperation in Africa. The EU links are 
strongly emphasised by Finland. While the policy documents of all four Nor-
dic Africa countries stress the importance of the AU and support for its capac-
ity building, the Finnish framework programme is the strongest on this point 
and in supporting the Joint EU-Africa Strategy, the Cotonou Agreement and 
the EPAs. 
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Africa in Finnish Foreign Policy•	  underscores the importance of policy coher-
ence with respect to development cooperation, trade policy, environment and 
climate policy. The basic premise is that all elements of Finland’s foreign pol-
icy – foreign and security policy, development policy and development coop-
eration as well as trade policy – should serve the same foreign policy goals. 

In sum, what emerges is a Finnish document on development cooperation with 
Africa that attempts to combine bilateral and regional cooperation based on 
sustainable development and MDG-based poverty reduction with a focus on 
sectors and branches in which Finnish knowledge and commercial interests are 
internationally competitive. It is also strongly framed within the Joint EU-Africa 
Strategy. The Africa in Finnish Foreign Policy document, with its emphasises on 
overall policy coherence in order to serve foreign policy goals, implies a politicis-
ing of development cooperation. In the Finland-Africa context, this is evident 
in the strong emphasis in both Finnish documents on support for the AU and 
other African regional organisations and for regional integration, especially with 
respect to security and peacekeeping.

norway
Norway’s Africa strategy has the most special features, partly because Nor-•	
way is outside the EU, so that the scope for individual initiatives is wider. The 
strategy includes a number of elements unique among the four countries and 
reflecting special Norwegian competence and hence business opportunities 
for Norwegian firms. The trends in The Platform are further enhanced in 
Climate, Conflict and Capital.
The Oil for Development and the Extractive Industries Transparency Initia-•	
tive projects are, for example, combined with a view to promoting national 
commercial interests.
Norway’s policy documents do not discuss the importance of concentrating •	
development cooperation on fewer countries or sectors in each country. In-
stead, there is informal discussion of the need to limit the global initiatives 
and programmes launched or supported by the Norwegian government in 
line with existing capacity to manage them. 
Norway is so focused on thematic initiatives and global public goods that the •	
implementation of Norwegian-funded initiatives close to the MDGs, such 
as health and primary education, is included in budget support programmes 
or outsourced mainly to multilateral organisations. The argument for this 
approach is that Norway has no unique competence in these fields, so that 
so-called “bulk aid” – the transfer of just capital and generally available skills 
– is appropriate. 
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The effect of the growing number of international initiatives supported and •	
sometimes initiated by Norway is that the share of traditional long-term bi-
lateral agreements with African partner countries is diminishing. According 
to the Norwegian development budget for 2011, the share of the “unspecified 
global” budget line has doubled from 21 per cent in 2006 to 42 per cent in 
2009, while the share of bilateral aid with Africa has been reduced. In this 
regard, Norway can be regarded as a frontrunner in an ongoing international 
trend. 
Norway is the only Nordic country to stress the importance of combating •	
illicit capital outflows, which erode government revenues in many African 
countries. Internationally, Norway has cooperated with the likes of France in 
this field, while there has been little interest in it in other Nordic countries.
Norway is the only Nordic country with a special programme to monitor •	
international fishing off the coasts of Africa. 
Norway took the initiative on the Commission on the Limits of the Conti-•	
nental Shelf and is the largest contributor to the UN fund to document the 
outer limits of continental shelves. 
The Oil for Development Initiative draws on Norway’s own experience and •	
competence with oil exploration and handling oil revenues. 
With respect to the Climate and Forest Initiative, in Africa Norway gives •	
highest priority to the Congo Basin, but also to Tanzania. 
Norway supports Zambia in its efforts to renegotiate unfavourable mining •	
contracts.
Norway is the only Nordic country not to register bilateral debt cancellation •	
as ODA in DAC statistics.

In sum, Norway is the Nordic country that focuses most strongly on contribut-
ing to global public goods. Traditional long-term bilateral cooperation has in 
recent years been put on the back-burner. Put differently, Norway now has the 
most politicised aid programme among the Nordics. 

sweden
The Policy for Global Development perspective permeates Swedish Africa •	
policy. One of  the strongest features of 2003 government bill on the Policy 
for Global Development is the focus on policy coherence. Sweden is still in 
the forefront in this regard (at least in the political rhetoric), although the 
other Nordic countries are following suit, as are  EU countries and the EC, 
which has played a pioneering role. 
Sweden, like Denmark, has decided to reduce the number of long-term devel-•	
opment partner countries, and has adopted exit strategies for 23 of them. The 
implementation of this decision is taking time and it is not yet very visible in 
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Swedish aid statistics. The responsible minister has indicated further reduc-
tions in the number of long-term cooperation partners. 
A parallel reduction in the number of cooperation sectors in each partner •	
country has been decided upon, with similar challenges for implementation. 
This decision is highly relevant to Africa, as many of Sweden’s development 
partner countries in sub-Saharan Africa have the most diversified develop-
ment cooperation portfolios.
Additional instruments have been introduced for private sector support and •	
old instruments have been replaced. In this regard, Sweden’s approach has 
been similar to Denmark’s.
Although the trend is apparent in all Nordic countries, Sweden most strongly •	
emphasises the need for results-based management and measurable aid results 
in its policy statements. This has influenced the allocation of Swedish aid 
but so far limited systematic information on the results is traceable. Swedish 
policy statements also highlight the “open aid” concept, aimed at providing 
more transparent information on the results of Swedish aid to a broader pub-
lic and widening the number of actors engaged in development cooperation. 
The implementation of the transparency element of the policy is, however, 
ambiguous, in that it is combined with efforts to reduce the support to CSO:s 
for information purposes.
Swedish Africa policy highlights the importance of building African research •	
capacity, a priority not evident in the documents of the other Nordic coun-
tries. However, it is one of the initiatives suggested in the report of the Africa 
Commission.

In short, Sweden is a front runner regarding coherence between policy areas and 
possibly also in stressing results-based management. It is also apparent that the 
focus areas and thinking about aid policy of Sweden and Denmark are becom-
ing increasingly similar.



48

B e r t i l  O d é n

6. Summary and Conclusions

Section 4 showed that the current Africa policy-guiding documents of the Nor-
dic countries have a number of basic features in common, a partial reflection of 
their historically similar general development cooperation policies. All the docu-
ments strongly stress poverty reduction as an overall objective, with the MDGs, 
economic growth and trade, peace and security, democracy and human rights, 
gender equality, support for regional integration in Africa and coherence across 
policy areas as important priorities. 

Nordic expansion of trade, FDI and other commercial flows has increased, 
albeit modestly. Africa is still marginal to Nordic commerce and vice versa. 
Among the Nordics, Norway shows signs of slightly more dynamic development 
policies.

Denmark, Norway and Sweden have consistently disbursed aid above the 
DAC-level of 0.7 per cent of GNI, a level Finland reached in 1990, before rap-
idly falling to much lower levels in the wake of the financial crisis during the 
1990s. However, Finland is presently on its way to achieving the EU commit-
ment of 0.7 per cent by 2015.

The three EU members, Denmark, Finland and Sweden, strongly support 
the EU’s role as an important international actor, and also recognise their ability 
to strengthen their own influence through EU institutions. 

As elaborated in the previous section, there are also a number of differences 
among the Africa policies and strategies of the Nordic countries, giving them 
increasingly different profiles. Norway is in the vanguard regarding initiatives 
and programmes to provide or strengthen global public goods and international 
governance, at the same time opening up markets for internationally competi-
tive Norwegian companies. Denmark is the strongest actor in facilitating Af-
rica’s inclusion in a globalising world and promoting commercial and other re-
lations outside development cooperation with Africa. Sweden leads in the field 
of improving coherence between policy areas. Finland continues to focus on 
increased sustainable development and the MDGs within traditional long-term 
bilateral development relations. 

The Nordic countries’ development policies are gradually diverging even as 
some of the traditional features remain, and intense cooperation at the opera-
tional level continues. For Denmark, Finland and Sweden, development policy 
is influenced by their EU membership, which also provides these countries with 
the opportunity to influence a large part of total aid. At the same time, member-
ship reduces the possibilities for an independent Nordic development coopera-
tion profile. Norway is, by contrast, a free-wheeler.

The Nordic countries’ strong emphasis on partnership and efforts to ensure 
the cooperating partners own the aid-supported projects and programmes have 
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weakened, except in the case of Finland. This is ironic, given strong Nordic sup-
port for the Paris Declaration, but it is in line with mainstream DAC policy.

The comparison of Nordic Africa policy-guiding documents gives rise to a 
number of reflections and conclusions on two issues. The first relates to the role 
a regional policy document can play and the second relates to current trends in 
and the future role of Nordic relations with Africa, in particular in the field of 
development cooperation.

role of  africa policy/strategy documents 
Theoretically a hierarchy of development-cooperation policy documents can be 
identified, with the general ones at the highest level and Africa policies/strate-
gies at an intermediate level, adjusting general policy to an assumed regional 
framework and guiding country-specific policies and strategies. In practice, this 
is only partly true, as the main role of the Africa documents seems to be the 
codification of existing thinking on development and other issue areas at the 
specific moment the document is launched.

 Another aim of the documents is to signal to the international community 
and/or the domestic political and public arena that the government is aware of 
the ongoing changes and intends to address them. A related aim may be to avoid 
the impression that Africa has been forgotten, should more spectacular devel-
opment occurs in other parts of the world. An Africa strategy may also reflect 
general political interest in increasing government engagement in Africa, based 
on security, climate, commercial and continuing development interests.

Still another aim is to codify existing policies and operations, thereby creating 
a common knowledge base and perception of African development among stake-
holders in each of the Nordic countries. This was stressed by many of the inter-
viewees, who commonly expressed the view that the process of working out the 
Africa policy/strategy was more important than its implementation. From this 
perspective, the Africa policy process may be regarded as an internal workshop 
for various stakeholders in Nordic countries involved in relations with Africa in 
order to build a general consensus and provide a common general framework.

Operationally, the leverage of the Africa documents is normally weak. Inter-
viewees indicated that these documents are seldom used or referred to in policy 
dialogues with and operations in individual partner countries, although this 
situation differs among the four countries. However, it was pointed out that they 
are used when instructions for individual country strategies are given. 

It goes without saying that the Nordic countries’ Africa relations are influ-
enced by factors other than policy documents. Changes in the real world some-
times happen so rapidly that policy documents are quickly rendered obsolete. In 
development cooperation, international trends in development research and in 
the international aid community are changing, in turn influencing development 
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cooperation policies of the Nordic countries. Denmark, Finland and Sweden, as 
EU members, are also dependent on EU decisions.  

African governments today have access to resources beyond those provided 
by Western aid agencies, both from emerging markets in the form of aid and 
financial packages and from a larger segment of the private sector. This situa-
tion makes possible a new attitude towards Western governments. Increasingly, 
African governments, some of them major aid recipients, are less interested in 
dialogue on issues such as governance, human rights and democracy, tradition-
ally high priorities in Nordic Africa development policy. Significant efforts are 
necessary to analyse this new framework for Nordic relations with Africa in 
order to identify new measures and instruments for furthering future Nordic 
relations with Africa. 

eroded nordic aid model and the split among the nordics
With regard to the “joint Nordic aid model”, the documents analysed, and still 
more the developments since they were published, indicate that there is today 
a very weak basis for using the term. Denmark and Sweden are moving in one 
direction, Norway in another, while Finland is the sole remaining guardian of 
what once was the Nordic aid model.31

In recent years, Nordic cooperation has been increasingly guided by what 
happens in major international venues, particularly the EU. The importance of 
specific Nordic cooperation may erode as the relevant constellations of countries 
and international organisations vary, depending on the specific programmes in 
each of the partner countries. However, the existence of other constellations – 
be it the Nordic+ group, the EU or others under formation – does not preclude 
Nordic cooperation when common policy positions are being prepared within 
a wider group. Nonetheless, depending on the issue, constellations may contain 
fewer Nordic countries and more other players. 

As noted in section 2, there is a long tradition of Nordic cooperation in Af-
rica. At least since the mid-1990s, this approach has gradually weakened. Still, 
the Africa policy-guiding documents reflect some remnant of this cooperative 
spirit and include occasional statements expressing political will to continue 
such cooperation. For a long period, the closest cooperation was between Nor-
way and Sweden. More recently, Norway seems to be seeking more transatlantic 
inspiration, with reduced interest in Nordic cooperation, including with Swe-
den. This trend is accentuated by Norway’s status as a non-member of the EU, 
which affords it wider scope for individual initiatives and results in the efforts 

31. Development Today, no. 21–22, 2010 contains a number of articles on this theme, based on 
actual policy development over the past 20 years.
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mentioned in section 5 to align the country with donors interested in interna-
tional initiatives. 

Traditionally, Denmark has for many years been seen by the other Nordics 
as being less enthusiastic about operating at a Nordic level, although at the very 
beginning Denmark was the main driver of Nordic cooperation, including joint 
activities. In recent years, however, Sweden and Denmark seem to have moved 
closer at the political level, and some of their development cooperation reforms 
seem to have been mutually inspired. 

Sweden and Denmark are preparing to form a loose alliance with donors 
such as Germany, the UK, Canada and USAID with the aim of influencing 
the future DAC agenda. The focus seems to be on strengthening global public 
goods in areas such as climate, health security, migration, food security, stabilis-
ing fragile states and so on. Another priority is making international aid more 
results-based, while a third is working increasingly through the private sector to 
promote economic growth. 

In development policy, the Nordic countries thus no longer form the core of 
a like-minded group. Instead, they are moving along different trajectories and in 
the process joining new donor constellations. 

Despite this development at the policy level, operational-level cooperation 
among Nordic embassies remains very strong in many African partner coun-
tries. This cooperation often arises from donor harmonisation rather than from 
Nordic countries as a group cooperating with the host country government. The 
level and form of cooperation shifts with the content of particular national pro-
grammes, the personal “chemistry” between personalities stationed at a given 
time and the attitude of the local EU community.  

A recent instrument generating increased cooperation among Nordic em-
bassies all over the world is the Stoltenberg Report from 2009, which includes 
recommendations on increased cooperation in foreign and particularly security 
policy. The Nordic Council of Foreign Ministers decided in two meetings dur-
ing 2010 on such increased cooperation, and interviews confirm such a trend in 
at least some African countries.

Other arenas for intense Nordic operational cooperation are the meetings 
and decision-making processes in a large number of multilateral organisations, 
many of them part of the UN family. The joint Nordic/Baltic executive direc-
torships in the World Bank, IMF and African Development Bank also generate 
intense Nordic cooperation, including on Africa. 

if there is political will – possible areas for improved nordic cooperation
In spite of the erosion of the “Nordic aid model”, several options for increased 
Nordic cooperation emerge from the Africa documents and the interviews for 
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this study, should the political will for joint or coordinated policy grow within 
Nordic governments: 

Strengthened influence on the EU’s Africa policy, through enhanced com-•	
mon preparations and action among Nordic EU members.
More joint analytical work, including analytical work and joint efforts by •	
researchers and experts from both the Nordic countries and Africa. NAI is 
one possible arena for such activities.
Strengthened Nordic cooperation to improve coordination, planning and •	
information-exchanges in support of African capacity-building.
Linked to this is restoring Nordic cooperation in support of African research •	
capacity.
Smarter and more intense links between Nordic field offices and Nordic executive 

director offices in the World Bank, IMF and AfDB. 

Further improvement of Nordic cooperation and division of labour in local •	
harmonisation processes in numerous partner countries where all or several 
Nordic countries are represented.
A more radical option would be for Nordic countries to divide among them-•	
selves the long-term cooperating countries in Africa, so that each Nordic 
country takes responsibility for a few partner countries and vacates the rest. 
Each Nordic country would then become a major donor in a few countries, 
as the volume of their aid would be consistent with current joint Nordic aid 
levels. 
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Table Annex

a-d. ODA shares to sub-Saharan Africa from Nordic countries.1. 
ODA costs for refugees in donor countries 2005–08.2. 
ODA costs for debt relief 2005–08.3. 
ODA countries long-term development partners in Africa.4. 
20 largest sub-Saharan African recipient countries 2008.5. 
Nordic countries and the Commitment to Development Index 2006–10.6. 
Nordic countries and the Commitment to Development Index 2010.7. 
Paris Declaration indicators – Nordic countries 2005–07.8. 
Paris Declaration indicators – Sweden 2005–09. 9. 
Nordic countries trade with sub-Saharan Africa, 2005–09.10. 

Tables 1 a–d oDa share to sub-saharan africa from nordic countries
Tables 1 a–b are based on DAC statistics, showing actual disbursements, in-
cluding ex-post allocated humanitarian assistance and other forms of aid not 
geographically allocated in the budget. Tables 1 c–d, on the other hand, are 
based on budget figures. Figures are, therefore, not compatible and they show 
strong differences in levels. They, therefore, mainly show the trend in each Nor-
dic country and for each of the tables compare the relative level of the four 
countries.

Table 1a. ODA share to sub-Saharan Africa from Nordic countries
(Percentage of total bilateral gross disbursements, excluding amounts unspecified by region)

Year Denmark Finland Norway Sweden EC
2000–01 52.2 41.2 41.5 42.5 33.6
2001–02 50.8 42.6 42.2 43.8 38.5
2002–03 50.6 44.7 45.8 50.8 44.0
2003–04 51.9 47.4 47.8 50.9 44.3
2004–05 52.7 35.4 47.2 49.7 43.4
2005–06 56.4 38.3 48.5 47.1 42.2
2006–07 59.0 50.0 48.0 48.8 43.1
2007–08 59.1 50.1 49.0 53.1 40.3

 OECD: Development cooperation reports 2005-10, table 27. 
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Table 1b. ODA share to sub-Saharan Africa from Nordic countries
(Percentage of donor’s total bilateral oDa net disbursements)

Year Denmark Finland Norway Sweden
2001 39.3 30.9 29.5 26.2
2002 37.6 29.4 34.8 28.5
2003 41.5 33.2 35.4 34.4
2004 41.7 31.1 35.2 29.7
2005 41.3 22.8 32.0 32.7
2006 48.5 36.5 32.6 29.0
2007 50.1 34.8 29.4 31.6
2008 46.0 32.5 31.1 30.1

OECD: Development cooperation reports 2006 and 2010, table 29.

Table 1c. Africa’s share of Nordic’s total aid budget 2009–11

Year Denmark Finland Norway Sweden
2009 29.2 % 16.8 % 9.4 % 16.1 %
2010 24.3 % 16.0 % 8.5 % 19.9 %
2011 27.1 % 16.7 % 8.1 % 18.4 %
Sources: annual budget bills. in the case of norway, the budget for 2011 contains a much larger 
figure for actual payments to africa, corresponding to 22% of the total.

Table 1d. Africa’s share of the Nordic’s total bilateral aid budget 2009–11

Year Denmark Finland Norway Sweden
2009 56.2 % 59.3 % 62.0 % 32.9 %
2010 49.5 % 58.6 % 62.1 % 37.9 %
2011 55.1 % 60.9 % 61.3 % 36.6 %

Sources: annual budget bills.

Table 2. ODA costs for refugees in donor countries 2005–08 (US$ million)

Country 2005 2006 2007 2008 2009
Denmark 70 42 45 49
Finland 17 11 18 26
norway 68 67 78 141
sweden 143 164 258 375

Source:  oecD/Dac: Development cooperation report 2010

Table 3. ODA costs for debt relief 2005–08

country 2005 2006 2007 2008 2009
Denmark 50 146 123 117
Finland 150 - - 3
norway - - - -
sweden 53 292 74 -

Source:  oecD/Dac: Development cooperation report 2010
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Table 4. Nordic countries’ long-term development partners in Africa

Denmark Finland norway sweden
Programme countries Long-term cooperation 

countries
Cooperation 
countries in Africa

Long-term cooperation 
countries

Benin* ethiopia angola Burkina Faso
Burkina Faso kenya Burundi ethiopia
Ghana Mozambique ethiopia kenya
kenya Tanzania Dr congo Mali
Mali Zambia Liberia Mozambique
Mozambique Countries under 

reconstruction
Madagascar rwanda

Tanzania somalia Malawi Tanzania
uganda sudan Mali uganda
Zambia* Other countries Mozambique Zambia

namibia somalia Conflict and/or post-
conflict countries

niger south africa south africa Burundi
Fragile states sudan Dr congo
sudan Tanzania Liberia
Zimbabwe uganda sierra Leone
Countries with major 
regional influence

Zambia somalia

south africa sudan
nigeria Selective cooperation 

countries
ethiopia Botswana

namibia
* to be phased out 
by 2013

south africa

All four Nordic countries thus have only three African countries in common as 
long-term development partners: Mozambique, Tanzania and Zambia. Three of 
them have three common African partners: Ethiopia (Fi, No, Swe), Kenya (Da, 
Fi, Swe) and Uganda (Da, No, Swe).

If we also include other categories of African countries, all four Nordic coun-
tries provide significant aid in the form of humanitarian assistance to conflict-
ridden countries such as Somalia and Sudan. 
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Table 5. 20 largest sub-Saharan African recipient countries in 2008

Denmark Finland Norway Sweden EC EU total
1. Tanzania Tanzania Tanzania Tanzania ethiopia ethiopia
2. Mozamb. Mozambique sudan Mozambique sudan Mozambique
3. uganda  Zambia Mozambique Drc uganda Tanzania
4. nigeria  kenya uganda kenya Drc sudan
5. Ghana ethiopia Zambia sudan Tanzania Drc
6. kenya south africa Malawi uganda south africa uganda
7. Benin somalia somalia Zambia Mozambique Ghana
8. Burkina F sudan ethiopia ethiopia niger south africa
9. sudan namibia Drc Mali Mali Liberia
10. Zambia Drc Liberia Liberia chad kenya
11. south afr uganda Burundi Zimbabwe Burkina Faso Burkina Faso
12. somalia chad Madagascar somalia côte d’ivoire senegal
13. Zimbabw car kenya Burkina Faso Madagascar Botswana
14. niger Liberia Zimbabwe Malawi somalia Zambia
15. Mali angola south africa rwanda senegal Mali
16. Liberia Malawi angola south africa Malawi rep congo 
17. ethiopia sierra Leone Mali chad Benin rwanda
18. Drc Zimbabwe namibia Burundi Ghana Malawi
19. angola rwanda eritrea car Zambia somalia
20. Malawi nigeria nigeria equa Guinea rwanda Benin

Sources: eu donor atlas 2010 and for norway oecD/ crs statistics

The table shows that 12 countries are among all four Nordic countries’ top 
20 sub-Saharan African recipients, and another three are on three top-20 lists. 
Tanzania and Mozambique have for many decades been at the top. Nine of the 
12 countries on all Nordic top 20 lists are also on the EC list.
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Table 6. Nordic countries and the Commitment to Development Index 2006–10
Ranking Overall CDI 

Country 2006 2007 2008 2009 2010
Denmark 2 2 4 2 2
Finland 7 5 7 9 7
norway 4 3 2 3 4
sweden 3 3 2 1 1

Ranking Aid 

Country 2006 2007 2008 2009 2010
Denmark 1 1 3 2 2
Finland 10 7 7 5 7
norway 3 4 4 3 4
sweden 2 2 1 1 1

Ranking Trade

Country 2006 2007 2008 2009 2010
Denmark 11 11 13 16 17
Finland 6 7 5 5 6
norway 20 20 21 21 21
sweden 6 11 8 7 8

Source: www.cgdev.org

Table 7. Nordic countries and the Commitment to Development Index 2010
All development countries
overall 1) sweden, 2) Denmark, 4) norway, 7) Finland.
aid 1) sweden, 2) Denmark, 4) norway, 7) Finland.
Trade 6) Finland, 8) sweden, 17) Denmark, 21) norway.
investment 1) norway, 9) sweden, 14) Finland, 17) Denmark.
Migration 2) sweden, 3) norway, 9) Denmark, 16) Finland.
environment 1) Finland, 10) Denmark, 13) sweden, 17) norway.
security 4) norway, 5) Denmark, 6) Finland, 14) sweden
Technology 7) Denmark, 8) Finland, 9) norway, 17) sweden.

Sub-Saharan Africa
overall 6) sweden, 7) Denmark, 8) norway, 12) Finland.
aid 2) Denmark, 3) sweden, 5) norway,  9) Finland
Trade 4) Finland, 6) sweden, 16) Denmark, 19) norway.
investment 1) norway, 9) sweden, 14) Finland, 17) Denmark.
Migration 6) sweden, 9) norway, 18) Denmark, 19) Finland
environment 1) Finland, 2) 11) Denmark, 14) sweden, 18) norway
security 6) norway,  8) Finland, 10) Denmark, 22) sweden
Technology 7) Denmark, 8) Finland, 9) norway, 17) sweden.
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Table 8. Paris Declaration indicators 2005-07 – Nordic countries

PD indicator Denmark Finland Norway Sweden
2005 2007 2005 2007 2005 2007 2005 2007

3. Govt. budget estimates 
comprehensive and realistic?

47% 66% 32% 58% 57% 66% 35% 51%

4. How much technical assistance 
is coordinated with country 
programmes?

45% 75% 52% 68% 75% 57% 62% 51%

5a. How much aid for 
governments uses country  public 
finance management systems?

29% 54% 32% 59% 60% 59% 47% 57%

5b. How much aid for 
governments uses country 
procurement systems?

44% 68% 48% 70% 68% 75% 48% 57%

6. How many parallel project 
implementation units to country 
structures?

69 44 9 4 3 7 36 23

7. are disbursements on schedule 
and recorded by government?

50% 50% 34% 43% 55% 96% 48% 55%

8. How much bilateral aid is 
untied?

84% 96% 98% 93% 99% 100% 100% 100%

9. How much aid is programme-
based?

60% 64% 38% 62% 37% 49% 49% 47%

How many donor missions are 
coordinated?

34% 45% 27% 40% 59% 33% 34% 32%

How much country-analysis is 
coordinated?

80% 89% 58% 77% 77% 87% 34% 65%

Source: 2008 survey on monitoring the Paris Declaration, Vol. 1 overview. appendix B
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Table 9. Paris Declaration indicators 2005-09 – Sweden

PD Indicator 2005 2007 2007* 2009*
3.Govt. budget estimates comprehensive and realistic? 35% 51% 61% 74%
4. How much Ta is coordinated with country programmes? 62% 51% 51% 80%
5a. How much aid uses country PFM systems? 47% 57% 60% 60%
5.b. How much aid uses country procurement systems? 48% 57% 61% 65%
6. How may Pius parallel to country structures? 36 23 9 7
7. are disbursements on schedule and recorded by 
government?

48% 55% 68% 67%

8. How much bilateral aid is untied? 100% 100%
9. How much aid is programme-based? 49% 47% 47% 57%
How many donor missions are coordinated? 34% 32% 43% 71%
How much country-analysis is coordinated? 34% 65% 55% 65%

Source for 2005 and 2007: 2008 survey on monitoring the Paris Declaration, Vol. 1 Overview. 
Appendix B

Source for 2007 and 2009:  sidas årsredovisning 2009. Dessa uppgifter är inte jämförbara med 
de tidigare eftersom de gäller endast de långsiktiga samarbetsländerna.
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Table 10. Nordic countries’ trade with sub-Saharan Africa 2005–09

Country (currency) 2005 2006 2007 2008 2009

Norway (NOK bn)
exports to ssa 3.3 3.3 5.2 5.9 4.9
exports global 668.8 782.9 795.6 959.0 786.8
ssa as % of global 0.4 % 0.4 % 0.7 % 0.6 % 0.6 %
imports from ssa 3.9 4.5 5.9 7.9 6.5
imports global 265.2 304.3 345.0 361.6 307.1
ssa as % of global 1.5 % 1.5 % 1.7 % 2.2 % 2.1 %

Finland  (€ mn)
exports to ssa 751 941 1050 879 614
exports global 52,453 61,489 65,688 65,580 44,897
ssa as % of global 1.4 1.5 1.6 1.3 1.4 %
imports from ssa 215 259 307 449 211
imports global 47,027 55,253 59,616 62,402 43,250
ssa as % of global 0.5 0.5 0.5 0.7 0.5 %

Denmark (DAK bn)
exports to ssa 4.7 5.5 5.7 7.2 5.8
exports global 501.6 543.8 554.8 550.7 462.0
ssa as % of global 0.9 % 1.0 % 1.0 % 1.3 % 1.3 %
imports from ssa 2.1 2.3 2.3 2.8 1.8
imports global 445.8 506.5 538.3 532.4 423.6
ssa as % of global 0.5 % 0.5 % 0.4 % 0.5 % 0.4 %

Sweden (SEK bn)
exports to ssa 12.3 12.7 16.0 21.3 18.6
exports global 970.8 1,089.1 1,140.7 1,194.4 997.9
ssa as % of global 1.3 % 1.2 % 1.4 % 1.8 % 1.9 %
imports from ssa 3.1 3.4 4.4 7.0 8.5
imports global 832.6 939.7 1020.3 1097.9 910.9
ssa as % of global 0.4 % 0.4 % 0.4 % 0.6 % 0.9 %

Source: national trade statistics
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