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FOREWORD 

This publication is a result of Dutch research carried out as part of the Johns Hopkins
Comparative Nonprofit Sector Project [http://www.jhu.edu/~cnp/]. The ongoing research in
the Netherlands is being carried out by the Social and Cultural Planning Office (SCP)
[http://www.scp.nl/] and associates from Erasmus University Rotterdam (Peter Hupe,
Lucas Meijs) and the Free University Amsterdam (Tymen van der Ploeg, Wino van Veen
and Theo Schuyt). Earlier publications about the Netherlands as part of this project have
been published by the Johns Hopkins Center [http://www.jhu.edu/`ccss/pubs/index.html],
and include the following:
1 Ary Burger, Paul Dekker, Tymen van der Ploeg and Wino van Veen, Defining the

Nonprofit Sector: The Netherlands. CNP WP No. 23 (1997) / USD 6.00
2 Vic Veldheer and Ary Burger. History of the nonprofit sector in The Netherlands. CNP

WP No. 35 (1999) / USD 6.00
3 Lester M. Salamon, Helmut K. Anheier and Associates. The Emerging Sector Revisited:

A Summary  Revised Estimates. 1999 / 01886333408 / USD 8.00
4 Lester M. Salamon, Helmut K. Anheier, Regina List, Stefan Toepler, S. Wojciech

Sokolowski, and Associates. Global Civil Society: Dimensions of the Nonprofit Sector.
1999 / 1886333424 / USD 34.95.

A concluding publication on the nonprofit sector in the Netherlands in comparative
perspective will be brought out in Dutch by SCP later this year. Final comparative analyses
and country chapters for the entire project will appear from 2001 onwards in an
international series.

In this report Peter Hupe and Lucas Meys, with greatly appreciated assistance from
Marianne Vorthoren, present their findings on the impact of the nonprofit sector in the
Netherlands. Their results are primarily intended to serve as input for comparative analyses
in the Johns Hopkins project. However, thanks to the accessible presentation of their
investigations, and the attention the authors have given to introducing Dutch society and
politics to the reader, this report will also be of interest to a more general readership of
students of the Netherlands, a country whose particularities — verzuiling, particulier
initiatief, maatschappelijk middelveld — have left deep marks on the nonprofit sector.

SCP wishes to thank the authors for their work, and also thanks Julian Ross
[jamross@globalnet.co.uk] for the linguistic editing of the entire text. Thanks also go to
the Juliana Welzijn Fonds welfare fund, the Dutch Ministries of Health, Welfare and Sports
and of Education, Culture and Science, and FIN, the association of foundations in the
Netherlands, for the financial support they have given to the project.

Paul Dekker
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1 INTRODUCTION

1.1 The subject of nonprofit
Money makes the world go round. Despite the truth encapsulated in this popular wisdom,
it takes more for people to have the possibility to live their lives in a decent way. People
share certain interests and values that go beyond material needs. In defence against
adversity, but also because of inherent social wants, people engage in shared activities that
produce mutual benefits. In order to take care, too, of needs which are not present but
justified, polity is created. Government is the epitome of that polity, functioning both in a
practical way as a producer of services and rights of a general nature, and in a more
symbolic way as the ultimate representation of the Common Good.

It is the middle part of this summing up, that of people engaging in activities that produce
mutual benefits, that calls for closer attention here. If it is more than money that makes the
world go round, what then is the specific contribution of so-called "nonprofit" activities?
That is the basic question underlying the research project in the framework of which this
report is presented.

In this first chapter the central question of the research project is formulated (section 1.2).
Section 1.3 section outlines the theoretical framework, while section 1.4 presents the
selected subfields and research methods used. Section 1.5 concludes the chapter by
outlining the subsequent contents.

1.2 Central question
The Institute for Policy Studies of the Johns Hopkins University in Baltimore, Maryland,
USA, houses several centres and projects that have specific research and training interests.
The Center for Civil Society Studies encompasses three Institute projects. One is the
Comparative Nonprofit Sector Project (CNP). This project presents itself as follows.

The dramatic "associational revolution” that seems to be under way throughout the world
and the reappraisal of the prospective roles of the market and the state that lies behind it,
have focused new attention on the role of private, nonprofit organisations. Despite their
growing importance, however, these organisations remain dimly understood almost
everywhere. This fact makes it difficult to determine what their capabilities really are or to
draw attention to the challenges they face. 

The Johns Hopkins Comparative Sector Project (CNP) was designed to fill these gaps in
knowledge by developing the first systematic body of information about this crucial but
long overlooked set of institutions at international level.

More specifically, the Johns Hopkins Comparative Nonprofit Sector Project seeks to
document the size, scope, structure, finances and role of the nonprofit sector in a cross-
section of countries. Its aim is to gain a clearer understanding of the history and legal
position of this set of institutions and the factors that encourage or retard their
development. In particular, the project examines the contributions that nonprofit
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organisations make. In doing so, the project tries to raise public awareness of this sector
and provide a sounder basis for designing policies geared towards it. It also seeks to create
local capacity to chart the health of this sector into the future (See the CNP Internet site at
www.jhu.edu/~ips/CNP).

The Comparative Nonprofit Sector Project consists of different parts. Twenty-seven
countries are involved in phase II of the CNP, which was officially launched in 1996.
Seven of these countries were also included in the first phase, now concluded, which
covered 13 countries. 

In the Netherlands, the Social and Cultural Planning Office (SCP) coordinates the different
CNP studies. These include a definition, a historical overview, the legal context, a policy
study and an impact analysis. The latter, the impact analysis, is the focus of this report. It
was contracted out by the Social and Cultural Planning Office to researchers at Erasmus
University Rotterdam. One of these researchers is from the field of Public Administration,
the other from Business Administration. They share expertise on public management.

The purpose and approach of the Impact Analysis is described in "Field Guide No. 8" of
19 May 1997. On 10 December 1997 a revised version of the Field Guide was compiled:
Project Memorandum 10A. Another relevant document is the report of an ad hoc meeting
on Impact Analysis of 26 June 1998. From these documents the following description can
be deduced.

The objective of the work as described in the Field Guide is to begin to answer the crucial
question: What difference does the nonprofit sector make? If the nonprofit sector has an
impact on the social, economic, or political life of the societies in which it functions, what
form does this impact take? The goal of the impact analysis is to shed some empirical light
on this question, for the first time on a comparative basis. Demonstrating the size,
structure, history and legal context of the nonprofit sector is of modest importance in and
of itself. The really significant question is whether the presence or absence of nonprofit
organisations makes a difference, and if so, what kind and how much.

The general approach involves three principal steps. The first entails the identification of
hypothesised crucial contributions or functions, as well as characteristic drawbacks of the
nonprofit sector. The unit of analysis here is the nonprofit sector as a whole. The mode of
analysis is literature reviews and interviews with knowledgeable observers of the nonprofit
scene. As stated in the general framework of the research project: "The initial task (...) is
not to determine whether nonprofit organisations are actually performing the hypothesised
functions, but rather to decide whether the functions and drawbacks we have hypothesised
are reasonable standards to use in your country" (Johns Hopkins Comparative Sector
Project 1997a, p. 2).

The second step is to assess the extent to which these contributions are evident in selected
fields. The unit of analysis for this phase is the subfield. The mode of analysis is a
combination of literature reviews, analysis of available data, personal interviews and
"focus group" sessions. 
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The third step entails the validation of contributions at agency level and an analysis of the
factors that may be at work to enable or discourage agencies from making those
contributions. The unit of analysis is the individual agency. The mode of analysis is the
conducting of "focused case study inquiries", i.e. organisational case studies that are
focused on a particular range of issues. 

For the initial part of the impact analysis in the Netherlands, in consultation between the
researchers of Johns Hopkins University and the Social and Cultural Planning Office, for
financial reasons the latter decided upon an approach that can be seen as a combination of
the first and second step mentioned here. This research report represents the findings of the
Dutch impact analysis as result of that approach.

1.3 Theoretical framework
Field Guide No. 8 on the Impact Analysis of the Johns Hopkins Comparative Sector
Project provides both theoretical and methodological guidelines for the research on the
impact of the nonprofit sector. A crucial part of these concern the formulation of the
contributions or functions attributed to the nonprofit sector, particularly in relation to those
of the profit sector and government sector. 

From the literature, the special features of nonprofit organisations and the likely
contributions to which they give rise were derived. In addition, some of the drawbacks or
negative features these organisations are likely to exhibit were also identified. We were
then asked to consider whether these hypothesised distinctive contributions and drawbacks
could be regarded as being among those that would be identified as most important in the
Netherlands.

Contributions
Five contributions/functions and three drawbacks were identified. By "contribution" or
"function" is meant the normal tasks or roles that these organisations can be expected to
perform. Whether they actually perform these tasks, and do so in the expected way, are of
course empirical questions that must be examined separately. The first step, however, is to
hypothesise these expected contributions. The five presented here are thought to capture
the essence of what is hypothesised to make the nonprofit sector special and distinctive.

a) The service function
Nonprofit organisations play a crucial role as providers of certain services. The services
that nonprofit organisations are expected to provide are those that involve some "public" or
collective character, and that are not easily supplied via the market – either because those
in need of these services lack resources or because the services require some special
element of trust – and that government either does not provide or decides to supply
indirectly. "(...) Even when all three types of institutions (business, government, nonprofit)
are active in a field, we would hypothesise that the nonprofit providers would exhibit to a
greater degree one or more of the following features: a. higher quality (they are not
primarily profit-oriented, so they can afford to provide a higher quality of service than
commercial enterprises and because of small scale and adaptability they are more
responsive than governmental bureaucracies), b. greater equity (more inclined to serve
those in greatest need because of their access to voluntary and philanthropic support, their
charitable goals, and their more limited preoccupation with profit; client profiles can be
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expected to be different from those of commercial enterprises, though not necessarily from
those of government agencies), c. lower costs (because of access to volunteers and
charitable support)" (Johns Hopkins Comparative Sector Project 1997a, pp. 5-6).

b) The innovation function
"Because they are not driven by the "bottom line", nonprofit organisations are also
potentially more flexible than other types of organisations and more able to take risks.
What is more, since the nonprofit form is potentially available to anyone with an idea, we
might expect this sector to be an incubator for new ideas and approaches for identifying
and solving public problems. It can thus perform in the public sphere the same kind of
innovative role that private businesses play in the sphere of private profit-oriented action"
(Johns Hopkins Comparative Sector Project 1997a, p. 6).

c) The advocacy and social change function
"(...) The voluntary character of nonprofit organisations and the availability of these
organisations as mechanisms to rally people who share a particular concern. In this sense,
these organisations may be in a position to serve as a link between individuals and the
broader political process, providing a way to bring group concerns to broader public
attention and to push for policy, or broader social, change, not only on behalf of those
belonging to a group, but also on behalf of broader publics. These considerations would
lead us to hypothesise that nonprofit organisations will be particularly instrumental in
producing major policy innovations in the fields where they operate, and that they will be
actively involved in such advocacy and social change activity" (Johns Hopkins
Comparative Sector Project 1997a, p. 6).

d) The expressive function
"These organisations also potentially perform a broader function as vehicles for individual
and group self-expression." (...) "Because of this (...), we would hypothesise that nonprofit
organisations play a special role in promoting the value of pluralism and diversity in
society, providing outlets through which people can fulfil themselves in a variety of ways"
(Johns Hopkins Comparative Sector Project 1997a, p. 6).

e) The community building function
"This function is embodied in the concept of "social capital" that has recently gained
considerable currency. The central idea here is that by encouraging social interaction,
nonprofit organisations help to create habits of trust and reciprocity that in turn contribute
to a sense of "community". (…) In short, we can hypothesise that nonprofit organisations
make an important contribution in fostering sentiments of trust, social obligation, and
belonging both among their own members and between these members and others in
society" (Johns Hopkins Comparative Sector Project 1997a, p. 6).

Drawbacks
Apart from positive functions, nonprofit organisations also could be expected to show
some drawbacks, negative qualities. On a theoretical level the following were identified.

a) Particularism
"The very qualities that make nonprofit organisations potentially responsive to group
interests or concerns can make them hostile to a broader public or community interests.
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(...) Where groups vary in their resources, moreover, this can reinforce inequalities" (Johns
Hopkins Comparative Sector Project 1997a, p. 7).

b) Paternalism
"Unlike governments, nonprofit organisations cannot establish "rights", only privileges.
They can thus reinforce dependence on the part of those that rely on their services. This
dependency can, in turn, be used to force those without alternative recourse to accept
religious, or moral, or political convictions they would not otherwise choose" (Johns
Hopkins Comparative Sector Project 1997a, p. 7).

c) Amateurism
"While this (the reliance on volunteer input and private charitable support) can be a source
of innovation and independence, however, it can also be a prescription for ineffectiveness.
Nonprofit organisations may not be able to attain the scale of effort required to make a
serious dent on a major problem, or they may use approaches that fail to take advantage of
the latest techniques, or they may rely on the unique skills of a particularly effective
individual that cannot easily be replicated" (Johns Hopkins Comparative Sector Project
1997a, p. 7).

Key questions
The general question on the impact of the nonprofit sector can be broken down into the
following key questions:

To what extent does the literature on the nonprofit sector and the public discussion of this
sector in the Netherlands identify the five key functions above as important ones in terms
of which the contribution of these organisations can be evaluated? 

Are there other, more important, functions in terms of which the contribution of the
nonprofit sector could be evaluated in the Netherlands?

To what extent does the literature and public discussion of the nonprofit sector in the
Netherlands identify the three potential drawbacks of nonprofit organisations that we have
identified as important ones? Are there other drawbacks that seem more important?

Accordingly, subfields needed to be selected, while the research methods had to be
specified.

1.4 Selected subfields and research methods

Subfields
The goal is to assess the extent to which nonprofit organisations actually perform the
functions or exhibit the drawbacks hypothesised. The first step is then to focus on a small
number of subfields. The Johns Hopkins Comparative Sector Project suggested selecting
the following type of areas: 
- a traditional human service field (e.g. health, education, personal social services);
- a field that involves the improvement of economic conditions, the pursuit of economic

opportunity, or changes in general living conditions (e.g. job training, housing); 
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- a field that involves the promotion of culture, artistic or other forms of self-expression;
or the protection of political or civil rights (e.g. human rights, environmental
protection).

In other words, we were asked to select a traditional service field, a field related to
economic improvement, and a cultural-political field.

The Social and Cultural Planning Office asked the researchers from Erasmus University to
examine the effects of Dutch nonprofit organisations in primary education, as an example
of the first type of field. This subfield was of prime importance for the development of
"pillarisation", a phenomenon typical for the Netherlands, which therefore receives specific
attention in the next chapters. The collective financing of private institutions began in the
primary education subfield and became characteristic for the entire Dutch nonprofit sector
(Burger et al., 1997, p. 3). Today this subfield is still a major nonprofit area with
interesting policy discussions going on. 

To investigate the field that involves "improvement for economic conditions and general
living conditions", social housing was chosen. The "housing corporations", once founded
by private persons, are now well established in the Netherlands and fulfil a central function
in this domain. A challenging factor for an analysis was the recent material introduction by
government of market elements in this subfield. The possibility of convergent
developments between the three sectors therefore warrants closer observation.

To examine the third field of "promotion of culture", etc. the domain of environmental
affairs was chosen. Here, too, all kinds of organisations can be observed, varying from
service organisations ranging from the Dutch association for national parks to campaigning
organisations which try to influence public opinion and national policies. Within the
campaigning organisations the focus will be on the more activist type of organisations.
Unlike the organisations in the former two subfields, the environmental campaigning
organisations are relatively new. They are not too new, however, in terms of
institutionalisation and accessibility of sources. 

An additional advantage of the chosen subfields is the difference in the role and definition
of nonprofit and government organisations in each of the three fields. In the primary
education subfield the difference between nonprofit and government sector seems clear. In
the social housing subfield the distinction between nonprofit and government looks
somewhat more vague, while in the third subfield the environmental organisations seem to
be a perfect example of nonprofit organisations, perhaps even making the division between
nonprofit and government seem a little irrelevant. These three different situations could
provide a more complete picture of the role of nonprofit organisations and the relationships
between the government and nonprofit sectors.

At the level of both separate organisations and the nonprofit sector as a whole the
"umbrella organisations" in the Netherlands play an important role. Partly due to
pillarisation, in many fields service-providing organisations, sometimes of different
religious denominations, have the strong national ties of the "federal organisation" type
described by Young et al. (1994). For the impact analysis this means that umbrella
organisations could be important resources in the fields of both primary education and
social housing. The environmental movement also consists of some well established
national organisations, in addition to many grass-roots organisations. 
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Methods and techniques
As far as research methods and techniques are concerned, the management of the
Comparative Nonprofit Sector Project suggests the use of three basic techniques, namely
the analysis of data and literature; expert interviews; and focus groups.

The data and literature analysis specifically concerns government information,
information from leading umbrella groups, networks and interest organisations and
information from journalistic accounts or academic literature. Expert interviews help in
identifying the types and numbers of experts to contact. A simple chart was developed for
this purpose. Stakeholders include the members and/or clients of key nonprofit
organisations, their boards, management and staff; relevant governmental entities such as
ministries, departments and other agencies at local, regional and national level; for-profit
and public sector organisations engaged in similar activities; donor organisations,
professional associations, suppliers, other constituencies; and academic experts. For each
field one or two informants are to be identified from each of the major categories of
stakeholders, generating a total of 6 to 8 interviews per field. To help structure the
interviews, a simple interview schedule is to be used. This could be an open-ended set of
questions rather than a closed-ended questionnaire. Finally, in addition to one-to-one
interviews, it was suggested that focus group sessions be organised in each of the three
subfields.

For the Netherlands, we arranged the contributions and drawbacks as formulated in the
theoretical framework into a systematic list of indicators (See appendix A). Next, the
indicators were translated into an interview structure. As a result of consultation between
the Social and Cultural Planning Office and the researchers, the first two techniques were
mainly used. This report presents findings achieved by interviewing a substantial number
of field experts, while data and literature were used to place the interviews in a factual and
policy perspective. 

Because of the comparative design of the research, systematics and symmetry are relevant
norms. For each field the same type of experts were interviewed as far as possible, their
position varying from representatives of clients to directors-general. In total, 33 interviews
were held (See appendix B). All those we selected were willing to talk to us for one hour,
often more. A summary was made of each interview and sent to the respondent for
comment. The findings on the interviews were used on an aggregated level. If a literal
quote was used in the report, the permission of the respondent was sought. Each
respondent received a draft of the chapter on his or her field1.

The general gathering of data for this impact analysis was carried out in the spring and
autumn of 1998. Data gathering ceased in July 1999.

1.5 Contents
In this report the authors start by reporting the facts. This is followed by an interpretation:
How do the facts found relate to other relevant factors? What have others found? Finally,
we give an evaluation. This structure is followed in each of the chapters as well as in the
report as a whole.
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12 INTRODUCTION

In the second chapter a factual framework is presented of the Dutch state and society.
Next, the fields of primary education (chapter 3), social housing (chapter 4) and
environmental affairs (chapter 5) in the Netherlands are given attention. These chapters
form the empirical heart of this report. In chapter 6 the threads of the three preceding
chapters are drawn together and compared. Three kinds of comparison are made: between
the various contributions and drawbacks; between the three fields; and between the three
sectors. In the final chapter the "Dutch case" is positioned in an international context
(chapter 7). 



Note

1 For documents on the entire Comparative Nonprofit Sector Project and the impact analysis, see : Johns
Hopkins Comparative Sector Project, 1997a, 1997b and 1998; and Salamon and Anheier, 1996. For the
analysis of the Dutch case see Burger et al., 1997; Veldheer and Burger, 1999; and Van der Ploeg and 
Van Veen, 1997.
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2 THE STATE OF THE NETHERLANDS AND DUTCH SOCIETY

2.1 Introduction
The Netherlands is a small country near the sea. It is known particularly because of this
location. The history of the country is characterised by a love-hate relationship with the
sea. On the one hand, there is the continuous struggle against the water. Lying below sea
level ("Les Pays Bas"), in the past, parts of the country have been flooded frequently. On
the other hand, the sea is a source of wealth. Its location near the sea turned the
Netherlands into a nation of trade and commerce. The money earned through these
activities in the Golden Age of the 17th century produced painters like Rembrandt and
Vermeer as well as the merchant houses along the canals that were to make Amsterdam
world-famous (See Schama, 1987). 

But there is more to say about the Netherlands. The country is a member of the European
Union, which is of great importance among other things for the economy. If we want to
look at the impact of the Dutch nonprofit sector, it is necessary to know something of the
environment in which the sector operates. In this chapter some facts and figures are
presented. What does the country look like nowadays? A concise factual framework of the
Dutch state and society is presented. In the second section a few demographic and socio-
economic aspects are given attention (2.2). Section 2.3 looks at the Dutch administrative
system, and this is followed by a few facts on the political system (2.4). Being a Welfare
State, the Netherlands has a variety of care arrangements (2.5). Some data on the Dutch
nonprofit sector are also given (2.6), before the chapter is concluded (2.7).

2.2 Demographic and socio-economic aspects
The Kingdom of the Netherlands covers 37,000 square kilometres (excluding water). This
is 0.4% the size of the USA. At the moment the country has about 15.5 million inhabitants,
which is 6% of the population of the USA. With 419 people per square kilometre, the
Netherlands has the highest population density in the Western world. The population
density in the USA is 28 per sq. km. (NRC Handelsblad, 2 July 1998).

Demography
The population growth rate in 1997 was 0.47%. As the Social and Cultural Planning Office
reports: Getting married and having children nowadays no longer is self-evident. Having
children is postponed to a later age or perhaps never takes place at all. The average age of
the mother at the birth of her first child rose from 24.3 years in 1970 to 28.9 in 1996.
Women who remain permanently childless are becoming less of an exception (Sociaal en
Cultureel Planbureau, 1998). 

The size of the population in the major cities (1997) is: Amsterdam 715,000; Rotterdam
599,414; The Hague 440,000; Utrecht 235,357; Eindhoven 197,055 inhabitants. Most
people live in an urban environment: 90.4% of the population versus 9.6% living rurally.
People from a range of ethnic backgrounds live in the Netherlands. By country of origin
the population is composed as follows (1996): the Netherlands 90%; other 14 EU countries
1.9%; Indonesia/former Dutch East Indies 1.2%; Suriname 1.2%; Turkey 1%; Morocco .0,8%;
Netherlands Antilles and Aruba 0.6%; other 3.7%. 
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Although the Kingdom of the Netherlands is a secular state, religious affiliations have
always been important. When people aged 18 are asked for their affiliation, the following
picture emerges: Roman Catholic 32% of the population; Dutch Reformed Church 14%;
Orthodox Calvinist Church 7%; other 7% (of whom Muslim 4.3% and Hindu 0.5%). 40%
of the people claim that they have no affiliation. 

Major causes of death of Dutch citizens are malignant growths (cancers) 27%, of which
lung and throat cancer 6%; cardiovascular diseases 39%, of which heart attacks 12%;
accidents, poisoning and violence 34%.

The Dutch language is, like English and German, a West-Germanic language. Dutch is the
first language of more than 21 million Dutch and Flemish people and ranks as the 30th
most widely spoken language in the world. It is one of the two official languages of
Belgium and is also spoken in north-western France, the Netherlands Antilles, Aruba and
Surinam. 17th-century Dutch gave birth to Afrikaans, one of the official languages of
South Africa. Frisian is spoken as a second language in the northern province of Friesland,
to the west of Groningen, and is recognised as an official language of the Netherlands. It is
the first language of some 400,000 Friesians and has much in common with English and
the Scandinavian languages.

Economy
The Netherlands is one of the richest countries in the world. With a Gross Domestic
Product of 20,905 dollars per capita it is the world's 11th wealthiest nation. **With
Luxembourg as the wealthiest country in the world, the Dutch position is one above
France; just below Germany. Total Dutch Gross Domestic Product (GDP) is 362.9 billion
dollars, which amounts to 5% of American GDP. In 1997 the Dutch GDP grew by 2.2%
(NRC Handelsblad, 2 July 1998). The Netherlands is known for the heavy burden of taxes
and social security contributions, which in 1998 amounted to 40.2% of GDP (Statistics
Netherlands CPB, 1999).

In 1997 the value of imported goods and services was 304.6 billion Dutch guilders 
(USD 1 = NLG 1.99). The value of exported goods and services was NLG 332.8 billion.
The balance of trade surplus was NLG 28.2 billion. Exports are divided between the
different sectors as follows:

Table 2-1: Exports per economic sector

Machinery and transport equipment 34.6%
Chemicals 17.0%
Manufactured goods 14.5%
Foodstuffs 11.6%
Raw materials 4.9%
Fuels 8.9%
Other 13.6%

Source: Foreign Information Service (1997),The Netherlands: Handout.
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The destinations of Dutch exports are as follows:

Table 2-2: Destinations of Dutch exports

Germany 29.0%
Belgium and Luxembourg 13.0%
France 11.0%
UK 10.0%
Other EU countries 17.5%
Eastern Europe 3.2%
Other European countries 2.9%
Asia 5.4%
North America 3.5%
Other countries 4.5%

Source: Foreign Information Service (1997), The Netherlands: Handout.

The Netherlands is the most service-oriented country in the European Union: 74% of total
employment is in services. The following table compares Dutch export goods with those of
the other EU countries. Also, the contribution to the Gross Domestic Product of the
European Union can be compared to the contribution of national export to EU exports. In
the Dutch case, the latter surpasses the former.

Table 2-3: Export goods of EU countries, 1997 (in %)

Contribution to member state's goods export
Contribution

Contribution destinationEU agricultural energy machines
Contribution to total goods' in goods' export products  and raw and transport

to GDP EU export EU member state and nutrition materials equipment

The Netherlands 4.5 9.7 79 14 12 30

Belgium and 
Luxembourg 3.2 8.2 75 10 5 28
Denmark 2.0 2.3 66 23 8 27
Germany 26.0 23.9 56 5 3 50
Finland 1.5 1.9 53 3 10 39
France 17.2 14.1 62 12 4 45
Greece 1.5 0.5 51 23 15 9
Ireland 1.0 2.5 69 12 2 38
Italy 14.1 11.2 55 6 3 38
Austria 2.5 2.8 62 5 5 41
Portugal 1.3 1.1 81 7 7 31
Spain 6.6 4.7 68 14 5 41
United Kingdom 16.0 13.1 56 6 7 46
Sweden 2.8 3.9 56 3 9 48

European Union (15) 100.0 100.0 62 9 6 41

Source: translated from Centraal Bureau voor de Statistiek (1999), De Nederlandse economie 1998 (Statistics Netherlands
(1999), The Dutch economy 1998), p. 176.
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Standard of living
In 1995 Gross Domestic Product per capita was NLG 41,450 (USD 21,840). The annual
purchasing power growth rate in the period 1991-1995 was 0.1%. In 1995 the average
individual annual income was as follows:

Table 2-4: Annual individual income 

Individual income employed NLG 51,600 (USD 27,158)
Individual income unemployed NLG 28,900 (USD 15,210)
Individual income brackets:
Lowest NLG 6,300 (USD 3,316)
Middle NLG 33,000-41,000 (USD 17,368-21,580)
Highest NLG 117,800 (USD 62,000)

Source: Foreign Information Service (1997), The Netherlands: Handout.

The size of the average household is 2.4 persons. Household income is as follows:

Table 2-5: Average household annual income (1995)

Household income: NLG 45,400 (USD 23,895)
Household income brackets:
Lowest NLG 9,000 (USD 4,737)
Middle NLG 37,600-44,400 (USD 19,790-23,370)
Highest NLG 102,400 (USD 53,895)

Source: Foreign Information Service (1997), The Netherlands: Handout.

In 1994 Dutch men and women earned the following income:

Table 2-6: Earned income 1994 (average net annual salaries)

Men NLG 33,900 (USD 17,840)
Full-time workers NLG 35,600 (USD 18,737)
Women NLG 20,400 (USD 10,737)
Part-time workers NLG 17,900 (USD 9,420)

Source: Foreign Information Service (1997), The Netherlands: Handout.

Labour force
The labour force in the Netherlands totals approximately 6.8 million (total population =
15.6 million) and consists of those aged 15 to 64 who work or have declared themselves
willing to work for 12 hours or more a week. Of these, men number 4,067,000 and women
2,529,000. The total population aged 15 to 65 comes to 10.5 million. 
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Employment is divided in the following way:

Table 2-7: Employment in the Netherlands

Total working population 6.8 million
Working population by sector

Services 46.8%
Manufacturing and distribution 18.1%
Commerce 15.7%
Public sector 15.6%
Agriculture, fisheries, forestry 3.8%

Source: Foreign Information Service (1997), The Netherlands: Handout.

The structure of the labour force is as follows:

Table 2-8: Labour force (1995)

Active labour force (12+ hrs / week) 6,063,000
Men 3,814,000
Women 2,249,000

Unemployed 533,000
Men 253,000
Women 281,000

Population outside labour force 3,901,000
Men 1,262,000
Women 2,640,000

Source: Foreign Information Service (1997), The Netherlands in brief.

Approximately 25% of wage-earners are members of a trade union. A statutory minimum
monthly wage of NLG 2,204 (USD 1,158) applies for employees aged 23 and over (as at
December 12, 1996). Since 1985 the trend has been towards shorter working hours. 
A 38-hour working week is the norm in most sectors, and on January 1, 1997 a 36-hour
working week came into force for government employees. The average amount of paid
annual holiday is 23 days and a minimum holiday allowance of 8% of annual salary is paid. 

Population and unemployment
On 31 December 1998 the population of the Netherlands was 15.75 million. The figures
show that the population growth of almost 100,000 was the largest increase since 1993.
The stronger population growth was due to the fact that a relatively strong increase in the
number of births and immigration. Registered emigration and mortality scarcely changed
in 1998. There were 85,000 marriages in 1997; in 1998 the figure rose to around 88,000.
This increase was not only accounted for by people who were marrying for the first time;
the number of divorced people and widows and widowers who remarried also increased. In
1998, 121,000 immigrants settled in the Netherlands. This figure does not include the
sharp rise in the number of asylum-seekers (which rose from 34,000 in 1997 to around
45,000 in 1998). 

Averaged out over the whole of 1998 the working population of the Netherlands included
350,000 unemployed. This was 88,000 fewer than in 1997 so that, expressed as a
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percentage of the working population, the unemployment rate fell to 5%. The number of
registered unemployed declined by 44,000 among both men and women. Registered
unemployment among women remained more than among men. In 1998, 4.2% of women
in the working population were jobless. The rate among men was 3.4%.
Table 2-9 presents a number of key figures on the Dutch labour market from 1970 until 1997.

Table 2-9: Key figures labour market, 1970-1997

1970 1975 1980 1985 1990 1995 1997

Total (x 1,000)
Working population 4,711 4,883 5,075 5,293 6,063 6,596 6,838
Active working population 4,681 4,744 4,881 4,811 5,644 6,063 6,400
Unemployed working population 31 139 194 482 419 533 438
Employment in labour years 4,763 4,746 4,932 4,762 5,257 5,450 ˙

Gross participation rate (working 
population as a percentage of the 
population of 15-64 years old)

Total 57 54 52 48 59 63 65
Men 86 81 76 72 75 76 77
Women 29 30 32 34 44 49 52

Unemployment percentage
Registered unemployment 0.9 4.0 4.3 9.7 5.9 7.0 5.5

Unemployed working population
Total 0.7 2.9 3.8 9.1 6.9 8.1 6.4
Men 0.6 2.5 2.6 7.8 4.6 6.2 4.6
Women 0.8 3.7 6.7 11.9 10.9 11.1 9.1

Source: translated from Sociaal en Cultureel Planbureau (1998), Sociaal en Cultureel Rapport 1998
(Social and Cultural Planning Office (1998), Social and Cultural Report 1998), p. 25.

In table 2-10 the labour market participation rate in the Netherlands is put in a European
perspective. In the Netherlands, "small jobs" play a large role, which explains why the
participation rate drops from 67% to 60% when only jobs for 11 hours or more (a week)
are taken into consideration. The Netherlands then belongs to the European middle group.
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Table 2-10: Net participation rate of the population aged 15-64 years, 1997 (in %)

Working for 11 hours Difference
Working or more a week (%-point)

Netherlands 67 60 7

Germany 64 61 2
France 59 58 1
Belgium 67 66 1
United Kingdom 70 66 4
Italy 51 50 1
Luxembourg 60 59 1
Spain 48 47 1
Portugal 63 63 0
Greece 55 55 0
Denmark 76 71 5
Ireland 56 55 1
Austria 67 66 1
Sweden 67 65 2
Finland 62 60 2

European Union (15) 60 58 2

Source: translated from Centraal Bureau voor de Statistiek (1999), De Nederlandse economie 1998 (Central 
Agency for Statistics (1999), The Dutch economy 1998), p. 179.

Economic growth
In international terms, the Netherlands had one of the strongest rates of economic growth
in the industrialised world in 1998. Generally speaking, growth rates in the European
countries were higher in 1998 than a year earlier. In the rankings for economic growth in
the leading industrialised countries, the Netherlands ranked above Canada. According to an
estimate by Statistics Netherlands (Centraal Bureau voor de Statistiek, CBS), Dutch Gross
Domestic Product expanded by 3.8% in 1998. This growth was achieved despite the
economic problems in Russia and Asia, which caused imports to rise faster than exports.
Growth of this order of magnitude points to a boom. It is the third highest rate of increase
in the last twenty years. 

The providers of commercial services were the principal driving force behind the growth
in 1998, in part thanks to higher transhipment figures at Dutch seaports and airports and
the healthy results of the country's financial sector. Amsterdam's stock exchange index
closed the year 30% higher. In contrast to the services sector, growth in industry slowed,
mainly due to a decline in the output of the chemical and food processing sectors. On the
expenditure side, the economy was boosted mainly by household consumption. At almost
450 billion Dutch guilders, consumption by families was an important component of GDP.
Consumers displayed a great willingness to spend in 1998 and, corrected for price changes,
spent 4.2% more than in 1997. The driving force behind the growth in personal
consumption was the strong increase in purchases of durable goods, with the volume of
sales in this category rising by over 8%. Investment in fixed assets in 1998 lagged behind
the growth in the previous three years. 
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The volume of both imports and exports grew faster than they had in the preceding ten
years. Corrected for price changes, imports and exports of goods and services were
respectively 7.6% and 7.2% higher than in 1997. Unemployment fell sharply thanks to the
economic growth and this, together with relatively low inflation, had a positive impact on
the Dutch government's budget deficit (Statistics Netherlands, 1999).

2.3 Administrative system

Form of government
The official name of the country is Kingdom of the Netherlands (Koninkrijk der
Nederlanden) commonly referred to as the Netherlands (Nederland). "Holland" is the name
often used in other languages because of the political and economic importance that the
province of Holland acquired in the 16th and 17th centuries. The form of government is a
constitutional monarchy with a parliamentary system. The head of state is the hereditary
monarch. Since 30 April 1980 that has been Queen Beatrix. The head of the government is
the prime minister. The Constitution dates from 1814; it was last amended in 1983. 
Although Amsterdam is the capital, The Hague is the seat of government. The Netherlands
used to be a colonial power. This means that the country still has formal ties with what are
now called the autonomous overseas areas: Aruba and the Netherlands Antilles (Sint
Eustatius, the southern part of Saint Martin, Saba, Bonaire and Curaçao).

The Government, officially known as the Crown, includes the monarch, the prime minister
and the cabinet (ministers and state secretaries). The monarch has mainly formal powers,
such as the prerogative of appointing the prime minister and ministers after a new
government has been formed. The cabinet decides on national policy and exercises
executive power.

Parliament, officially known as the States-General (Staten-Generaal), has two legislative
houses. There is an Upper House (Eerste Kamer) of 75 members indirectly elected by
representatives of the country's 12 provinces. Then there is the Lower House (Tweede
Kamer) of 150 members directly elected by the electorate. Members of parliament are
elected for four years. The Upper House only has the power of veto, while the Lower
House monitors the government and proposes legislation. The next elections for the Lower
House are scheduled for 2002.

Important decisions such as new legislation are reviewed and approved by both Houses.
The Lower House discusses proposed legislation first and has the right to amend bills or
make its own proposals. Once bills have been approved, they are submitted to the Upper
House for review. Both Houses have several specialised committees.

Bills are submitted to the Council of State before they are debated by parliament, as are
decrees, orders in council, etc.. The Council of State sends its advice to government. One
of the Council's other tasks is to settle administrative disputes, for example when members
of the public appeal against decisions by government or the regional authorities.

Given the adherence to the separation of powers in the Trias Politica, there is an
independent judicial system. Justice is administered by appointed judges; there is no jury
system. The highest body is the Supreme Court (De Hoge Raad). The Dutch Supreme
Court is not allowed to test laws by the Constitution. It is composed of judges appointed
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for life by the Crown, selected from a list of names drawn up by the Lower House. There
are three categories of courts under the Supreme Court: cantonal courts that handle minor
civil and criminal cases, district courts for more important cases and courts of appeal
which hear appeals against decisions by the district courts. 

Administrative levels
There are three levels of administration: national government, the provinces and the
municipalities. The water boards occupy a special place in the Dutch system. 

National government
The government consists of 14 ministers and the prime minister. There are 15 ministers,
but 13 ministries, because two ministers have a specific portfolio (Development
Cooperation and Urban Policy and Integration of Ethnic Minorities), but not a separate
institutionalised bureaucracy. 

The following table gives a picture of the division of the budget among the various ministries:

Table 2-11: Key figures ministries 

Spending Ministry in Personnel in Political/official management: minister(s),
Ministry billions of guilders fte1 secretaries of state and Secretary-General

Defence 13.6 76,013 F. de Grave (VVD); H. van Hoof (VVD)
SG: D.J. Barth

Housing, Spatial Planning 8.8 3,790 J. Pronk (PvdA); J. Remkes (VVD)
and the Environment (VROM) SG: R. den Dunnen
Health, Welfare and Sport (VWS) 10.8 3,873 E. Borst (D66); A. Vliegenthart (PvdA)

SG: R. Bekker
Transport, Public Works and 13.5 12,593 T. Netelenbos (PvdA); M. de Vries (VVD)
Water Management (V&W) SG: R. Pans
Foreign Affairs (BuZa) 8.2 2,783 J. van Aartsen (VVD) & E. Herfkens (PvdA);

D. Benschop (PvdA)
SG: D.J. van den Berg

Interior and Kingdom Relations 7.0 1,908 A. Peper (PvdA) & R. van Boxtel (D66);
(BZK) G. de Vries (VVD); SG: W.J. Kuijken
Finance 5.7 28,649 G. Zalm (VVD); W. Vermeend (PvdA)

SG: J.K.T. Postma
Justice 6.3 23,429 A. Korthals (VVD); M. Cohen (PvdA)

SG: H.C.J.L. Borghouts
Economic Affairs (EZ) 3.1 4,546 A. Jorritsma (VVD); G. Ybema (D66)

SG: S.J.G. van Wijnbergen
Agriculture, Nature Management 3.3 9,824 L.J. Brinkhorst (D66); G. Faber (PvdA)
and Fisheries (LNV) SG: T.H.J. Joustra
Education, Culture and Science 38.8 2,942 L. Hermans (VVD); K. Adelmund (PvdA) & 
(OC&W) R. van der Ploeg (PvdA)

SG: P.H. Holthuis
Social Affairs and Employment 31.2 2,009 K. de Vries (PvdA); A. Verstand (D66) & 
(SZW) J.F. Hoogervorst (VVD)

SG: R. Gerritse
General Affairs 0.07 289 W. Kok (PvdA)
(the prime minister's office) SG: L.A. Geelhoed

Source: translated from Neelen, G.H.J.M., Rutgers, M.R. & Tuurenhout, M.E. (1999), De bestuurlijke kaart van Nederland: Het
openbaar bestuur en zijn omgeving in nationaal en internationaal perspectief (The administrative map of the Netherlands: The
public administration and its environment in national and international perspective), p. 72.



The provinces
The Netherlands is divided into 12 provinces: Drenthe, Overijssel and Gelderland in the
east; Zuid-Holland and Noord-Holland in the west; Utrecht and Flevoland (the newest
province, created from reclaimed land in Lake IJssel) in the centre; Friesland and
Groningen in the north and Zeeland, Noord-Brabant and Limburg in the south. Amsterdam
is in Noord-Holland; The Hague, Leiden, Delft and Rotterdam are in Zuid-Holland;
Maastricht is in Limburg. 

Each province is administered by a Provincial Council which is directly elected every four
years. The Provincial Executive (Gedeputeerde Staten) is in charge of the day-to-day
running of the province's affairs under the chairmanship of the Queen's Commissioner
(Commissaris van de Koningin). The Executive is elected by the Provincial Council
(Provinciale Staten) from among its members and usually has six members. Queen's
Commissioners are appointed by the Crown. The Provincial Council is directly elected
every four years by the province's inhabitants. Each province also has several specialised
committees in the Council and several specialised departments.

Representatives of the provinces meet as the Association of Provincial Authorities
(Interprovinciaal Overleg, IPO) to deal with important issues affecting the provinces. The
IPO consults central government on general policy issues that concern all provinces. 

Municipalities
There are about 548 (1998) municipalities in the Netherlands, each of which has a mayor
(burgemeester) appointed by the Crown2. The municipal council, a representative body
elected every four years, is the highest authority within a municipality. The day-to-day
administration is carried out by the aldermen chosen from among its members, each of
whom is responsible for one or more sectors of municipal policy. Municipalities also have
several specialised council committees and departments. Municipalities in the same region
often cooperate to implement policy. The municipalities are represented by the Association
of Netherlands Municipalities (Vereniging van Nederlandse Gemeenten, VNG). Some large
cities (like Amsterdam and Rotterdam) also have deelgemeenten ("boroughs", literally:
"part municipalities"). 
Over the past few decades there has been a significant shift of powers from national
government to the provinces and municipalities. The aim of this decentralisation is to
make the distance between administrative levels and the citizens as small as possible.

Water boards
The provinces and municipalities serve general interests, dealing with many subjects in
various fields. The water boards also serve general interests, but exclusively in the field of
water management. The water boards have administrative and legislative powers in
relation to managing the quantity and quality of surface waters. They also build and run
the sewage treatment plants in the Netherlands. 

In the Middle Ages, the water boards managed the polders (land reclaimed from the sea)
and protected the land against flooding. Since about 1970 they have also been responsible
for combating water pollution. Water boards are supervised by the province in which they
are situated. Some provinces have one or two boards and others have several. Their
boundaries are usually based on hydrological units and therefore seldom coincide with
those of the municipalities. The water boards are members of the Association of Water
Boards.
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2.4 Political system
Every Dutch citizen aged 18 or over has the right to vote. He or she can choose his
representatives in the Lower House, in the Provincial Councils, in the Municipal Councils
and also in the Water Boards. The electoral system is one of proportional representation. This
means that the seats in the representative institutions mentioned here – except for the Water
Boards – are assigned to political parties according to their proportion of the votes. General
elections are held every four years, unless a government crisis brings down the cabinet
before their term is over. Constitutional changes can only be made after general elections.
The results of the general elections held in May 1998 were as follows: Labour Party
(PvdA) 29.0%; People's Party for Freedom and Democracy (VVD) 24.7%; Christian
Democratic Alliance (CDA) 18.4%; Democrats '66 (D66) 9.0%; Green Left (GL) 7.3% plus
a number of smaller parties. Political parties are largely self-financed and must declare any
contributions received from private organisations. Over the past five years, the cabinet has
been made up of members of three parties: PvdA, VVD and D66 (known as the "purple
coalition" because of the mix of the party colours). The current cabinet is already the
second purple coalition, although D66 lost a great deal of ground in the elections of 1998.
Wim Kok was (and still is) prime minister in both cabinets. 

The political preferences of Dutch citizens have developed over the years, converging to
the centre of the political spectrum. Ideological factors can be seen as long-term factors
predisposing voters to a certain party. However, in every election short-term factors also
play a role, including political issues less fundamentally related to the ideological
dimensions (for example attitudes towards nuclear weapons and nuclear energy) (See
Andeweg and Irwin, 1993). Table 2-12 shows the parties and their numbers of seats in the
Lower House from 1982 to 1998. 

Table 2-12: Seats and parties in the Lower House

1982 1986 1989 1994 1998

Christian Democratic Alliance (CDA) 45 54 54 34 29
Labour Party (PvdA) 47 52 49 37 45
People's Party for Freedom and Democracy (VVD) 36 27 22 31 38
Democrats '66 (D66) 6 9 12 24 14
Radical Political Party (PPR) 2 2 – – –
Pacifist Socialist Party (PSP) 3 1 – – –
Netherlands Communist Party (CPN) 3 – – – –
Green Left Alliance (GL) (PPR, PSP and CPN) – – 6 5 11
Evangelical People's Party (EVP) 1 – – – –
Calvinist Political Party (SGP) 3 3 3 2 3
Calvinist Political Union (GPV) 1 1 2 2 2
Reformational Political Federation (RPF) 2 1 1 3 3
Centre Democrats (CD) 1 – 1 3 –
Socialist Party (SP) – – – 2 5
Federation of the Elderly (AOV) – – – 6 –
55+ Union – – – 1 –
Total 150 150 150 150 150

Source: Internet site Ministry of Foreign Affairs (www.buza.nl).
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2.5 Care arrangements
The Netherlands is a Welfare State. In the Dutch context this means that in a variety of
fields there are care arrangements. To give an indication, some basic data on social
security, health and education are presented here. For a general and broad overview of
these arrangements, reference can be made to the biennial Social and Cultural Report
(Sociaal en Cultureel Planbureau, 1998).

Social Security
The Dutch system of social welfare is extensive. It receives a significant share of budget

expenditure. The 1997 national budget allocated 100.1 billion guilders (USD 52.7 billion)
for social security and NLG 48.5 billion (USD 25.5 billion) for health care, which together
represent approximately 50% of public sector expenditure (government, social security and
health care) and over 25% of GDP.

Social security benefits and health care costs are mostly financed by contributions from
employers and employees, and to a much lesser extent by tax revenues. National insurance
includes old-age, disability and survivor's pensions, family allowance and reimbursement
of exceptional medical expenses. The Social Security Act (Algemene BijstandsWet)
provides income support for those with no or very low income who are not covered by
other national programmes.

Employee insurance schemes (for salary or wage-earners) include sickness benefits,
medical insurance, unemployment benefits and compensation for work-related injury.
Employees earning less than NLG 60,000 (USD 31,580) a year can insure themselves
through the National Health Insurance Fund (Ziekenfonds), a public sector insurance
scheme which funds a broad range of in-patient and out-patient services. 

Figure 2-1 shows the trend social security expenditure during the period 1970 to 1996.

Figure 2-1: Social security expenditure, 1970-1996

Source: Praag, C. van & Uitterhoeve, W. (1999), 25 years of social change in the Netherlands:
Key data from the Social and Cultural Report 1998, p. 45.
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Health
Since 1989 municipal authorities and private persons have played a greater role in
decision-making and funding in health care. Welfare programmes and services include
among other things home nursing and out-patient clinics; peripatetic mental health care;
senior citizens' homes; free vaccinations and check-ups for children under 5; free breast
and cervical cancer screening for women of high-risk age; housing, home help and day
care centres for the handicapped; and childcare services for working parents. 

The following table presents a few key figures:

Table 2-14: Some key figures health care

Cost of health care per capita (1995) NLG 3,600 (USD 1,895)

Total hospitals and nursing homes (1995) 786
- General hospitals 110

Beds per 1,000 inhabitants 3.2
- Mental institutions 139

Beds per 1,000 inhabitants 2.2
- Nursing homes 329

Beds per 1,000 inhabitants 3.6
General practitioners 7,013

Inhabitants  per GP 2,188
Physiotherapists 10,658

Inhabitants per physiotherapist 1,430
Midwives 1,234

Source: Internet site Ministry of Health, Welfare and Sport (www.minvws.nl).

Education
Education is compulsory for children between 5 and 16 years of age and is free. The
education system consists of state schools and state-supported private schools, of which
private schools make up more than 75%. Private schools are subsidised according to the
same rules as the state system on condition that they conform to certain standards
determined by law. Most private schools are denominational, representing a wide variety
of religions and philosophical approaches (Steiner, Montessori, etc.). Higher education is
provided by state and private universities and colleges of higher professional education.
The latter place more emphasis on the practical skills required for particular professions. In
addition, university-level education in technology and economics is provided at specialised
institutions such as Delft University of Technology or the Roman Catholic University of
Tilburg. 

Public expenditure on education in 1997 was NLG 34,377,000 (USD 18,105,000). This is
equivalent to 11.5% of public sector spending (government, social security and health
care) and 5% of GDP.

The following table presents a few key figures:
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Table 2-15: Key figures education

Primary and special education (1996/1997)
Number of schools 8,310
Number of registered pupils 1,605,000
Teaching staff 92,440
Average number pupils per school 203 (primary) and 122 (special)

Secondary education
Number of institutions 720
Number of registered pupils 839,800
Teaching staff 50,100
Average number pupils per school 1,158

Higher vocational education
Number of institutions 59
Number of registered students 258,900
Teaching staff 13,400
Average number students per school 4,100

University education
Number of universities 12, of which:

- 6 theological
- 4 international
- 1 open

Number of registered students 169,900
Number of foreign students (1994) 5,000
Academic staff (1993) 22,000
Number of students per discipline (95/96)

Humanities 27,000
Economics 26,000
Law 24,000
Technology 15,000
Health 13,000
Natural sciences 11,000
Agriculture 5,200

Source: Internet site Ministry of Education, Culture and Science (www.minocw.nl).

One of the issues on the current policy agenda in education is getting computers into the
classroom. Starting in the academic year 1997-1998 a four-phase programme, "Investing in
a Headstart", will place a total of 274,500 computers in primary, secondary, adult and
vocational schools and teacher training colleges. Primary schools will be linked through a
national network, and secondary schools will be linked to both internal and external
networks. School staff will also be trained in information and communication technology.
On completion of the programme the ratio of computers to pupils will be 1:10 in schools
and 1:3 in teacher training colleges. 

2.6 Data on nonprofit sector
The authors Burger and Dekker (1998, p. 944) mention the following criteria as being
relevant for rating activities in the nonprofit sector: institutionalisation (there is more than
an informal group or temporary association); private character (organisations are not part
of government); no distribution of profits (surplus can be used for organisational object);
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self-government (organisations must have "a meaningful degree of autonomy"); and
voluntariness (there is a "meaningful voluntary input", in the performance or evident from
donations, composition of management, etc.).

The contribution of the nonprofit sector to the working population is 12.4% in the
Netherlands (1995), while the European average is 7% (average of the 22 countries: 5%).
In the United States of America, the figure was 7.8%. The figures for the surrounding
countries were Belgium 10.5%, Germany 4.5%, France 4.9%, United Kingdom 6.2%. The
contribution is the smallest in South-American and Eastern European countries. Romania
is at the bottom with 0.3%. In Western countries, then, the nonprofit sector accounts on
average for almost 7%. In South America the figure is 2.1%, in Eastern Europe 1.3%. If
the amount of voluntary work is also taken into account, the differences between the
developed countries slightly increase. In the European Union (1995), about 7% of the
working population work as paid employees in the nonprofit sector. Of the working
population, 3% are volunteers in this sector. 

The following table shows the contribution of education, care and welfare to the nonprofit
sector, as a percentage of the number of nonprofit jobs:

Table 2-16: Share of nonprofit jobs per sector

Education Care Welfare Other

Netherlands
28 42 19 11

Germany 13 33 34 20
Belgium 39 30 14 17
France 21 16 40 23
Ireland 54 28 5 13
United Kingdom 42 4 13 41

Source: translated from Burger and Dekker (1998), "De grootste non-profit sector ter wereld".
In: ESB (Burger and Dekker (1998), "The largest non-profit sector in the world"), p. 945

The sectors mentioned contribute to 90% of the nonprofit sector in the Netherlands, while
in the 22 countries mentioned4, the average is 70%. The large contribution of the care
sector in the Netherlands, in particular, is remarkable.

In many countries the public purse is the main source of income for the nonprofit sector.
This goes for the Netherlands, too (60%). The small contribution of donations in this
country is remarkable: only 2%, while the European average is 7%. (The rest of the
income comes from the market.) In the surrounding countries the contribution of
philanthropy is also low (Germany 3%, Belgium 4%). In general, the larger the nonprofit
sector in a country (as a percentage of the working population), the larger the share of the
governmental contribution in the sector's income (Burger and Dekker, 1998).

2.7 Conclusion
This chapter has presented some basic facts and figures on the Netherlands. This creates a
general framework that makes the empirics of the impact of the nonprofit sector in the
various subfields more comprehensible. The three empirical chapters will follow now. The
first, chapter 3, focuses on primary education.



Notes

1 There is wide variation in the different ministries' staffing levels. It should be borne in mind that these figures
not only relate to the officials working in the various departmental buildings in The Hague and Zoetermeer, but
also the deconcentrated parts in the rest of the Netherlands. We can illustrate this with the Ministry of Finance:
only 1,700 of the more than 28,000 officials work in 'The Hague'; the other officials work at tax units spread
throughout the country.

2 The exact number of municipalities varies over time, because of 'mergers' (gemeentelijke herindeling).
3 It can be seen that the columns presented here by Andeweg and Irwin do not all add up to 100%.
4 In the order of the nonprofit sector's size: Netherlands, Ireland, Belgium, Israel, United States of America,

Australia, United Kingdom, France, Germany, Spain, Austria, Japan, Argentina, Finland, Czech Republic, Peru,
Brazil, Colombia, Hungary, Slovakia, Mexico and Romania.
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3 PRIVATE INITIATIVE, PUBLIC EQUALITY: THE FIELD OF PRIMARY EDUCATION

3.1 Introduction

Article 23  
1. Education shall be the constant concern of the Government. 
2. All persons shall be free to provide education, without prejudice to the authorities' right of

supervision and, with regard to forms of education designated by law, their right to examine the
competence and moral integrity of teachers, to be regulated by Act of Parliament. 

3. Education provided by public authorities shall be regulated by Act of Parliament, paying due
respect to everyone's religion or belief. 

4. The authorities shall ensure that primary education is provided in a sufficient number of public-
authority schools in every municipality. Deviations from this provision may be permitted under
rules to be established by Act of Parliament on condition that there is opportunity to receive the
said form of education. 

5. The standards required of schools financed either in part or in full from public funds shall be
regulated by Act of Parliament, with due regard, in the case of private schools, to the freedom to
provide education according to religious or other belief. 

6. The requirements for primary education shall be such that the standards both of private schools
fully financed from public funds and of public-authority schools are fully guaranteed. The
relevant provisions shall respect in particular the freedom of private schools to choose their
teaching aids and to appoint teachers as they see fit. 

7. Private primary schools that satisfy the conditions laid down by Act of Parliament shall be
financed from public funds according to the same standards as public-authority schools. The
conditions under which private secondary education and pre-university education shall receive
contributions from public funds shall be laid down by Act of Parliament. 

8. The Government shall submit annual reports on the state of education to the States General.

This is the 23rd article of the Constitution of the Kingdom of the Netherlands. It shows
how important education itself and the freedom of education is in the Netherlands. As
early as 1814, an article on education was included in the Constitution. The text was
changed for the last time in 1983. The article of the Constitution also shows that private
schools fully financed from public funds and public-authority schools are in many ways
considered as being equal2. Nowadays the field of education is still a major nonprofit area
with interesting policy discussions going on. Some of these policy discussions, such as the
one about the privatisation of governmental schools2, are connected to the difference
between the three sectors; although the discussion is almost never presented in that way.
Other discussions concern issues for all schools.

To examine the effects of nonprofit organisations in a "traditional human service field" we
are looking at the field of primary education. It was in this subfield that the public
financing of private institutions began which was to become characteristic of the entire
Dutch nonprofit sector (Burger et al. 1997)3.

Section 3.2 briefly describes the institutional setting of the Dutch primary education
system. We look at some figures, policy issues and the actors in the network and give a
short history. Section 3.3 deals with the actual impact of the nonprofit sector in primary
education. Part of the crux here is the distinction between governmental and nonprofit

33



schools4. The findings are discussed in section 3.4. Section 3.5 contains some concluding
remarks.

3.2 Institutional setting 

A few figures
In the year 1997-1998 around 1,519,900 Dutch children received primary education
(Ministerie van Onderwijs, Cultuur en Wetenschappen, 1998b). In 1994 around 35% of
primary schools were state schools and 65% private, as can be seen from the following table:

Table 3-1: Number of primary schools categorised by orientation, 1994

Number Percentage

Public 2,861 35.0
General special 323 4.0
Free schools 76 0.9
Roman Catholic 2,391 29.3
Protestant 2,214 27.1
Reformed 127 1.6
Liberated reformed 130 1.6
Hindu 3 0.0
Islam 30 0.4
Jewish 2 0.0
Other special 10 0.1
Total 8,167 100

Source: Internet site Ministry of Education, Culture and Science (www.minocw.nl).

Due to the upscaling operation Toerusting en bereikbaarheid ("Equipment and
accessibility") the total number of schools5 dropped to about 7,100 in 1998; a decrease of
about 1,000 since 1993 (Inspectie van het Onderwijs, 1998, p. 41). In 1998 the mean
school population was 216 pupils. Schools in the provinces Zuid-Holland, Noord-Holland
and Noord-Brabant are relatively large. Schools in Friesland, Groningen and Zeeland are
smaller (Inspectie van het Onderwijs, 1998, p. 41). According to the Dutch Education
Inspectorate (Inspectie van het Onderwijs) the results of the upscaling operation are limited
at the level of school boards. The percentage of boards with only one school decreased
from 64% to 58%, while the number of boards with ten or more schools increased from
3.8% to 5% (Inspectie van het Onderwijs, 1998, p. 42).

Table 3-2 shows the distribution of pupils among schools. 

Table 3-2: Divisions of pupils among the primary schools in percentages (1971-1998)

Primary school 1971 1975 1980 1985 1990 1992 1996 1998
Protestant 28 28 28 29 29 29 28 27
Roman Catholic 42 40 37 35 34 33 34 33
Other 3 3 3 5 6 6 6 8
State 27 30 31 32 31 32 32 32

Source: translated from Centraal Bureau voor de Statistiek (1998), Jaarboek onderwijs 1998: Feiten en cijfers verzameld door
het CBS (Statistics Netherlands (1998), Yearbook education 1998: Facts and figures collected BY CAS).
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It is likely that there will be a change in the balance between the different school
orientations. In the period following the introduction of the Primary Education Act (Wet op
het Basisonderwijs, WBO), from 1985 to 1994, 546 primary schools were founded. Almost
40% of these new schools were state schools. The share of Protestant, Roman Catholic and
general specific orientations were 16%, 13% and 13%, respectively. In addition to the large
groups, smaller orientations also took advantage of the new law. This means that there has
been no real change in the balance between government and nonprofit schools but that
within the nonprofit sector the balance is shifting towards schools with more specific
methods (Dalton, Montessori, etc.) and other religious denominations such as Hinduism
and Islam. But as shown in the tables, about 1/3 of the schools are governmental, about
30% are Roman Catholic and 30% are Protestant.

In 1991, 13.6% of all municipalities in the Netherlands contained no state schools. This
was mainly the case in the small villages of the southern provinces,6 though there will still
be many villages (kerkdorpen, "church villages") without state schools. In the remaining
municipalities governance of public schools is regulated by local government. In 1991
there were 75 municipalities (11.7%) with a functional commission for public education.
The functions and tasks of these commissions differ per municipality. Some consist mainly
of parents, others of council members. In 1984 there were 8,126 school boards of nonprofit
schools in the Netherlands. Mainly as a result of mergers, this number fell to 4,646 in 1990
(Braster, 1997, pp. 215-216). 53% Of school boards have the legal form of a foundation,
46% that of an association. There are almost no school boards ruled by church councils.
Interesting is that the legal form is correlated to the denomination: Roman Catholic boards
are mostly foundations and Protestant boards associations (Braster, 1997, p. 219). 

The legal framework
The legal framework for the field of primary education is rather complicated. First of all
there is of course the Constitution. Another major legal document is the 1985 Primary
Education Act (Wet op het Basisonderwijs, WBO). This law replaced the original
Kleuteronderwijswet (Kindergarten Act) from 1955 and the Lager Onderwijswet (Lower
Education Act) from 1920. In this same period the operations to deregulate schools and
enlarge their policy autonomy started. The white paper De school op weg naar 2000 ("The
school on its way to 2000") (Ministerie van Onderwijs en Wetenschappen, 1988) was
published in 1988. This white paper made the case for a school that would be able to make
its own policy to fit into its own environment. 
To summarise a long quote from Leune (1997a): it makes clear that there is a legal
framework that limits (organisational) choices for nonprofit schools while there is
considerable pedagogic and curricular freedom for all schools.
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The relationship between central government and schools
The first regulation of the article in the Constitution that concerns the freedom to provide
education (article 23) reads as follows:
"Education is a matter of continuous concern to the government."
This article is the basis upon which the central government, in the person of the Minister of
Education, Culture and Sciences, is obliged to control education by means of regulations and
legislation within the limits of the freedom to provide education. The primary responsibilities are
related to the structuring and funding of the educational system, the quality of teachers,
inspection, the provision of guarantees to realise the freedom of education and the quality of
education.
Matters on which central government decides include:
– the types of schools that may exist;
– the length of courses in each type of school;
– the subjects that must or may be taught in each type of school;
– the minimum and maximum number of teaching periods to be spent on each subject in each 

type of school;
– the minimum and maximum number of teaching periods per week;
– the length of teaching periods;
– the standards for splitting up classes;
– standards of competence for the teaching staff;
– the maximum number of teaching periods per staff member;
– the salaries and main elements of legal status of teaching staff;
– arrangements for admitting pupils to special schools and secondary schools;
– standards for attainment targets of education;
– arrangements for examining pupils;
– the structural layout of the school;
– opportunities for participation of staff, pupils and parents;
– standards for the establishment and closure of schools;
– the amounts which may be spent on school buildings and educational facilities.
A national curriculum is impossible in the Netherlands. Such a curriculum would be contrary to
the freedom to provide education. Setting up attainment targets was also a difficult operation in
regard to this freedom. The creation of an escape clause that gives individual schools the right to
make their own attainment targets under the condition that they are of the same quality standard
as the central targets (to be controlled by the Inspectorate), provided a way-out in this dilemma.
Compared with other countries it is clear however that in the Netherlands, on a central level, not
many explicit targets are embedded in the law. On the level of the schools themselves there is a
considerable measure of freedom to organise education according to their own choice and to set
their own targets.
For both state and private schools the school board has the following powers:
– setting up a school (there is no formal freedom to found and maintain state schools but a duty 

to provide an adequate number of such schools);
– choosing the teaching materials;
– including optional subjects in the timetable;
– fixing the timetable;
– appointing and dismissing heads, teachers and non-teaching staff (the board of a private

school has more possibilities to pursue its own policy in this area than the board of a state 
school);

– determining personnel policy and aspects of the conditions of service of staff attached to the
school;

– deciding on the admission and expulsion of pupils (the power of the school board of a private 
school on this subject is stronger than that of the board of a state school; no child may be 
refused admission t a state school);

– formulating rules of conduct for the pupils;
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– determining the internal organisational structure of the school, including within limits set by 
law (Education Participation Act 1992), arrangements for participation of pupils, parents and 
staff;

– determining the nature of extra-curricular activities;
– deciding whether the school will participate in educational innovation projects;
– deciding what use the school will make of the services of national educational support 

structure;
– determining the form and nature of relations between the school and other organisations;
– deciding whether third parties may make use of the school building facilities and how;
– managing the school's financial resources and taking care of the administration;
– deciding whether to close a school or a department within it.
In general school boards have real powers to emphasise the special character of the school they
run.
The limits set by the central government and embedded in law are all related to the standards of
quality and the continuous concern of education as a constitutional to the government."

Source: Leune, J.M.G. (1997a), The meaning of government legislation and funding for primary
and secondary schools with a religious character in the Netherlands., pp. 3-5.

The policy framework
The arrangements on which the pillarisation is built are under pressure. In the development
of the pillared society a strong legal basis was created for the pillarisation of education,
that as yet remains untouchable because the Constitution gives adequate protection to the
concept of nonprofit schools or the formerly pillared education. The government is trying
to change the way the Constitution is interpreted. 

Looking at the different developments in policy it becomes very clear that until recently
the policy model for primary education was very traditional. There was a highly
centralised model of policy formulation by the national Ministry of Education. But since
around 1985 there has been a major shift towards decentralising tasks, responsibilities and
budgets to school boards, schools themselves and local municipalities. Hooge (1998), in a
dissertation about this policy of deregulation and increased autonomy in the field of
education, links these changes to the administrative "great operations" in Dutch politics
and government in general. The deregulation operation was accompanied by a great many
rules and regulations, so in the opinion of many of those involved the decentralisation was
not very clear. Nevertheless, the position of the (national) government changed
considerably.

The changes in the position of the (national) government resulted in changes in the
position and functioning of school boards and local authorities. School boards now have to
make far more policy decisions themselves, while concentrating more on local instead of
national government. They can also rely less on their national umbrella organisation. In
response to this change in orientation and functioning, schools merged into large
organisations (upscaling), reducing the number of school boards as described earlier. In
these larger schools new organisational functions, such as supra-school managers, are also
being introduced. These processes are now really getting going and will probably have a
major large impact on the functioning of primary schools in the Netherlands.
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A second major policy trend in relation to primary education is that local authorities, by
having more influence on the schools due to the decentralisation and ongoing knowledge
about policy-setting in related fields such as youth policy, are now trying to integrate
schools and education with other policy areas. As will be described in this chapter, many
experiments are currently going on with opening up schools to the local neighbourhoods
and using them for all kinds of social activities. At present this is happening in only a few
schools, but the process appears to be catching on.

Another emerging trend is the change in the mode of financing of the field of primary
education. About 15 years ago the funding structure in most of the field was "open-ended",
which meant that actual costs had to be financed regardless of their duration. Over the
years the mode of financing has changed more into a fixed budget system in which actual
costs are reimbursed within budgets. For the future much is expected from the so-called
"lump-sum funding" system, in which schools receive a fixed amount of money. 
On the other hand, central government is exercising more power and influence on the
policy of education itself. Recently there has been much more attention for the quality of
education and there are more plans to introduce general and centralised parts of the
curriculum.

Another trend could be an increase in attention for the performance of schools. As will be
described later, until recently little consideration was given to the quality of education in
relation to the school itself. The Inspectorate for Primary Education tended to focus on the
"external" factors in relation to primary education, such as building size, number of square
meters per pupil, etc. Now the ministry is talking about a total, integral quality assessment.

Very recently – after the completion of the data gathering for this research project – the
question of "Who owns the school?" was placed on the public agenda. Is a school owned
by government, the governing board or by the parents? As part of the extending relevance
of the market philosophy parents are seen as clients who can function as market powers
controlling and steering schools. In this discussion schools are seen as public enterprises
which have to look for customers and outside financing. 

As part of this development schools are also beginning to act more independently of
government. Partly as a result of the upscaling operation school boards have become more
professional and better equipped to perform their tasks. A new type of board member
seems to be emerging on the boards of nonprofit schools. 

From the perspective of this research a major phenomenon is the change in the governing
structure of state schools. Different designs are being produced for new ways of governing
public education and for combining public education in one special cooperative school.
Recently, new initiatives have been taken concerning cooperation between public and
private/special education. According to a joint publication in 1998 by the umbrella
organisation of public schools (Vereniging van Openbare Scholen) and the national
association of municipalities (Vereniging van Nederlandse Gemeenten), many aldermen
responsible for primary education are seriously considering privatising their
administration. Usually this idea is based on the growing number of educational tasks for
the local authority and the growing policy responsibility of school boards (as agreed in het
Schevenings Beraad of 1993) (De Graaf et al., 1997) (Flippo and Van der Horst, 1998).
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There are four variants of privatising the administration of governmental schools.
Traditionally, there is the administrative committee, based on article 82 of the
Municipalities Act (Gemeentewet) and the Joint Arrangements Act (Wet
Gemeenschappelijke Regelingen). In February 1998 two other possibilities were created as
a result of the Public Authority Education (Forms of Administration) Act: the foundation
for public education (private law organisation) and the public legal body (public law). The
second alternative concerns the privatisation of state schools to create a foundation. More
and more state schools are being privatised. Usually these are secondary schools, but
primary schools are also involved. The two main reasons for privatising are financial
considerations and the desire for cooperation with the nonprofit education sector. Local
authorities are then responsible for education in general, but no longer for the management
of individual schools. (Overes, 1998). The third alternative is the union of state and
nonprofit schools in a cooperative board (so that the schools are still autonomous but come
under the same management). The fourth variant is not legally possible yet. Some people
are greatly in favour of it, while others are ardent opponents. It would create the possibility
for a school in which both public (which means, among other things, having a neutral
philosophy) and private/special education is catered for (samenwerkingsschool,
"cooperation school") (Vermeulen, 1998). Seen from the perspective of our theoretical
framework this is an interesting phenomenon. From a legal standpoint it should be
considered a part of the nonprofit sector because it becomes a separate legal body.

In a paper for a colloquium on "The ambiguous embrace of government" Leune describes
other trends (1997a, p. 10), including decentralisation of educational responsibilities,
economies of scale, secularisation, increasing "output" control, changes in equal treatment
between state and private schools and changes in the tasks of the Educational Council as
threats to schools with a religious character. 

Three developments seem to erode the concept of the "particular" schools within Dutch
society. These developments are: upscaling; the rise of a new managerial category; and the
greater differentiation within society7. So the important questions arises: Is there still such
a thing as the "particular" school?, and: Is there such a thing as "public" education?

These three developments put pressure on the old principle of particular schools for
particular groups in society. These processes are exacerbated by developments which mean
that the choice for the "particular" schools in those groups are less self-evident than in the
past.

The actors in the network
At national level the administrative structure is topped by the Ministry of Education,
Culture and Science, headed by the Minister of Education, Culture and Science. There are
currently two State Secretaries (staatssecretarissen, "junior ministers"), each with specific
areas of responsibility within the general lines laid down by the Minister. There is one
advisory body at national level – the Education Council – that advises the government on
the broad outlines of policy and legislation. All new legislation must be seen by the
Council of State before it is presented to Parliament (Internet site Ministry of Education,
Culture and Science). There is an Inspectorate for primary and secondary education. This
Inspectorate is organised in three districts. 
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There is an elaborate national and regional support structure. The general support services
include the school advisory services (SBDs), which work with primary and special schools,
and the three national educational advisory centres (LPCs): the Educational Advisory
Centre (APS) for public authority and non-denominational schools, the Protestant
Educational Advisory Centre (CPS) and the Roman Catholic Educational Advisory Centre
(KPC). These national centres provide services primarily for secondary schools, primary
teacher training colleges and the school advisory services. The specialised support
organisations are: the National Institute for Educational Measurement (CITO), the National
Institute for Curriculum Development (SLO), the Centre for Innovation in Training
(CINOP) and the Agricultural Education Support Centre (BOA). The municipal authorities
are responsible for the maintenance and quality of the school advisory services. They
receive funds earmarked for this purpose from central government. The schools themselves
have a say in the actual activities undertaken by the school advisory services, but
municipalities can reserve a proportion of the available resources for local priorities
(Internet site Ministry of Education, Culture and Science).

According to Boef-Van der Meulen et al. (1993) there is also a mid-level in the system of
primary education. There are four different structures: 1) policy-based cooperation
structures, 2) specific support structures such as administrative bureaus, 3) the
municipalities as local government and 4) the schoolbegeleidingsdiensten ("school
guidance services").

The Dutch Ministry of Education, Culture and Science describes the educational system at
the local level as follows: "Partly because of the various denominations within the Dutch
educational system, there are a large number of competent authorities. These are the bodies
responsible for implementing legislation and regulations and for policy-making in
educational institutions. In recent years, there has been a trend towards greater autonomy
and decentralisation. Many central government powers have been transferred to the level
of the individual school or local authority (municipality). Central government control is
increasingly confined to the area of broad policy-making and to creating the right
conditions for the provision of good quality education. Institutions are being given greater
freedom in the way they allocate their resources and manage their own affairs, although
they are still answerable to government for their performance and policies. Each
municipality appoints the competent authority (school board) for the publicly run schools
in its area. The competent authority of a private school is the board of the association or
foundation which established it. The minister holds regular consultations with the
municipalities and with the boards of the private schools, in the latter case via the various
denominationally-based national umbrella organisations set up for the purpose." (Ministry
of Education, Culture and Science, Internet site) 

The objectives of primary education and the regulations governing the organisation of
teaching are laid down in the Primary Education Act (WBO, 1985), as are the position of
staff, pupils (admission) and parents and the provisions concerning the establishment and
closure of schools, accommodation and funding. This law is effective in all schools.

Parents are free to send their child(ren) to a school of their choice. Nonprofit schools,
however, may refuse children, while public-authority schools are open to all children. In
order to ensure an efficient spread of pupils amongst the public-authority schools, most
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municipalities are divided into catchment areas and pupils must attend the school in the
designated area (usually that in which the child lives). Although primary education is free,
schools can ask for a parental contribution, though such contributions must be voluntary
and may not be an obstacle to the admission of pupils. All schools may do this.

Primary schools may determine their own internal organisation, which in most schools
results in grouping the pupils by age, in classes averaging 30 pupils. The number of
teaching posts in a school is based on the weighted number of pupils (children with a
"difficult" background count as more than one unit)8. Teachers are qualified to teach all
subjects to all pupils. There may also be extra teachers to teach specific subjects. The
proportion of specialist teachers to normal teachers differs from school to school. Teaching
in all schools must reflect the fact that pupils are growing up in a multicultural society.

In the near future, primary schools will be required to draw up three new quality assurance
instruments: a school plan, a school prospectus and regulations setting out the procedures
for handling complaints, replacing the list of documents currently in use for this purpose.
The Ministry of Education, Culture and Science publishes a national guide to primary
education annually, to inform and advise parents on their rights and duties with regard to
the school. (Ministerie van Onderwijs, Cultuur en Wetenschappen, 1998a). 

A short history
"Dutch education is pluralistic. Publicly run schools come directly under the authority of the
municipal government of the town in which the school is located. However, the majority of Dutch
schools are governed by an independent school board. These schools are so-called private
schools. Private schools are established on the initiative of private individuals. They are free to
teach a curriculum in accordance with their own convictions. The Constitution places public and
private education on an equal financial footing. The educational statuses contain provisions which
private schools must comply to in order to qualify for government funding. This situation stems
from the time when Roman Catholic and Protestant church groups claimed their own education.
Despite ongoing secularisation, schools with different denominational backgrounds have never
ceased to exist. Nowadays, a certain revival seems to take place. More and more Islamic schools
are being set up and also schools with other religious denominations, like Hinduism, strive for
separate education. In addition, the number of secular privately-run schools is growing." 

Source: Berg, G. van den (1997) Being young in the Netherlands: An introduction to youth, youth
services and youth policy. Utrecht: Netherlands Institute of Care and Welfare (NIZW)

In many countries there has been discussion on who should provide education: government
or individual denominational, cultural or ideological groups (nonprofit). In many cases this
discussion started in the last century. As Salamon and Anheier (1997) make clear, in many
countries with a heterogeneous religious population there is a large nonprofit sector related
to various norms and values. Education is a good example of this phenomenon. The
national discussions also concentrated on the relation between public money and religion
in faith based organisations. In Europe different ways of approaching this problem can be
seen (Knippenberg and Van der Wusten, 1984 ). 
James (1988) offers three explanations for the differences in size of the nonprofit sector in
primary education between the countries in Europe:
– Excess demand: demand for education exceeds the amount that the government is

willing or can offer.
– Differentiated demand: demand as a result of religious or lingual diversity where the



42 PRIVATE INITIATIVE, PUBLIC EQUALITY: THE FIELD OF PRIMARY EDUCATION

supply of education is uniform.
– Supply of nonprofit entrepreneurship: educational entrepreneurs, who, for profit or

nonprofit, want to offer education, should exist within society.

Dijkstra et al. (1997) state that for the Dutch situation, especially at the end of the last
century, the third explanation is very powerful. Many a congregation was active in opening
nonprofit schools, but also organisations such De Maatschappij tot Nut van 't Algemeen
("The Society for the General Good"). The latter provided non-religious schools in areas
were one religion was very dominant, such as in the southern part of the Netherlands. 

A small but special part of these nonprofit schools were the Nuts-schools (nut means
usefulness). Duijnhouwer describes the development of these schools in the southern,
Roman Catholic, part of the Netherlands. The first Nuts-schools were started at the end of
the 18th century to offer education to people who could not afford it. But the official point
of view of the Maatschappij tot Nut van 't Algemeen, was that government should provide
education for all. The strong development of Nuts-schools in Brabant and Limburg was
between 1950 and 1970. In that period primary education in these provinces was
completely dominated by Roman Catholic nonprofit schools. Governmental schools were
of a much lower quality. The Nuts-schools were started by parents who came to these
regions and who were not Roman Catholics. In Eindhoven the Philips company made
considerable financial contributions to the Nuts-schools (Duijnhouwer, 1997). Although
important in historical perspective, in terms of numbers Nuts-schools are not significant. In
1999 there were about 52 left.

At the beginning of the 19th century the Dutch education system was almost completely
regulated by government, just as in the "continental model" of that time. According to this
model, education should be a matter of national importance, regulated by laws,
governmental control of schools and a national ministry for education. This was the case in
the Dutch situation in the 19th century. But by the beginning of the 20th century the
schools system was much more privatised and had acquired a strong denominational
character arranged along the different ideological and religious "pillars" (Dijkstra et al.,
1997). The development of the Dutch education system was part of the societal process of
"pillarisation". Much has been written about this development, but of chief interest here is
the outcome. More of the education system came to be organised by the nonprofit sector,
roughly divided between Protestant and Roman Catholic schools on one side and the state
schools on the governmental side. Both, the governmental and nonprofit schools, had to
live up to certain general goals and governmental regulation. The so called schoolstrijd
("schools dispute", school funding controversy) is a well documented period of Dutch
history.

Educational freedom is written into the Dutch Constitution. Article 23, adopted in 1917,
guarantees the freedom to provide education and, explicitly, to appoint teachers and select
curricula, with government oversight only with respect to quality and the moral character
of the teachers. Dutch law requires a "competent authority" for each school. This may be
the national or local government. In those cases the school is considered public. If their
board is an association, foundation, institution, church council or religious community, the
school is considered private (nonprofit). Later on it became paramount that church
councils and religious communities could not be seen as separate legal entities that could



run a school. According to the WBO of 1985 many Roman Catholic and Protestant
(protestants-christelijk, pc) schools which were ruled by local religious communities,
changed their legal form into foundations (Braster, 1997, p. 218).9

3.3 Findings on impact

Distinction
The Dutch primary education field, like many fields in Dutch society, is dominated by
nonprofit organisations. It is very easy to distinguish between nonprofit and governmental
on the basis of a strictly legal criterion. But as Dekker (1997), Burger et al. (1997) and
others have made clear, the distinction between nonprofit and government becomes blurred
and in many ways non-existent when looking at other aspects. 

As examples of this blurring of the distinction between nonprofit and governmental
schools the following observations can be made:
– There is no difference in salaries for teachers other than based on age. Recently there

has been discussion of better pay for teachers at "black" schools;
– All schools receive the same funding per student from government;
– All schools may and do ask parents for a fee which can be used for extra activities;
– At all schools parents may refuse to pay the fee and children may not be refused for the

regular curriculum on this basis; 
– All schools must achieve the same attainment targets, although there is no official state

exam;
– All schools may have a special type of educational philosophy, so there are nonprofit

Roman Catholic Montessori schools, nonprofit non-religious Montessori schools and
governmental Montessori schools. There are many governmental school boards which
officially create differences between the governmental school to give parents the
possibility of switching between governmental schools; 

– Both types of school have an official body for staff and parental influence on the
school;

– For both types of school the headmaster is the most influential factor as far as academic
climate and other relevant issues are concerned;

– For all schools there are national umbrella organisations.

One of the major problems in this part of the impact analysis was and is the small
difference between governmental and nonprofit schools. This mainly results from the fact
that nonprofit schools are strongly tied to public funding and policy-setting. The second
fact is that governmental schools in many municipalities are not directly controlled by the
local authority and that there may also be considerable differences between government
schools (e.g. on the issue of educational policy). On the other hand, it must be clear that
the difference between specific schools can be large. However, these differences will be
related more to differences in local social factors and between parents than to their
nonprofit or government background. So if within a certain region (e.g. a large city in the
Randstad, the region in the western Netherlands containing the four largest cities)
differences are observed between certain nonprofit and governmental schools, this could
perhaps be explained by the fact that nonprofit schools are located in better
neighbourhoods than their governmental counterparts.
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Seen from an outsider perspective the difference between nonprofit and governmental
schools in the Dutch situation can be perceived as relevant and huge. It is even fixed in the
Constitution that there is freedom and equal rights of schools. Seen from an insider
perspective, however, the difference becomes very blurred. Respondents liked the idea of
this research but generally did not expect us to find many differences. Although in practice
the differences may be small, ideologically there are still parts of the "schools dispute"
going on today. 

In many plans – and in the language – there is no feeling of a difference between the two
sectors. As Dronkers puts it: "The idea is that primary education in the Netherlands is good
and the legal form has no influence on that" (J. Dronkers, interview, June 30, 1998). Rohde
from the Inspectorate made clear that they look at: "The quality of the primary education"
(J. Rohde, interview, 9 June 1998). Van Dommelen from the Ministry of Education
explained that "this difference is not really important in daily practice" (J. van Dommelen,
interview, 7 October 1998). For Leune the difference is almost limited to a legal difference
which "will only become smaller due to the changes in governmental education". And,
again Leune, "the freedom to set one's own policy is very much alike" (J.M.G. Leune,
interview, 24 June 1998). So in the official plans of the "ICT process management", for
example, there is no difference at all between governmental and nonprofit schools
(Ministerie van Onderwijs, Cultuur en Wetenschappen, 1997a and b). Hofman (1993)
analyses the way in which school boards (nonprofit and governmental) are structured. She
finds that within the two sectors the diversity is so large that it is not possible to say
anything about the boards of governmental schools or the boards of nonprofit schools.

On the whole, in trying to find an answer to the question: "Is there a difference between
nonprofit and governmental education?" for the Dutch situation, it could be said that the
differences are generally seen as very small. Consequently, the discussion of the
effectiveness and quality of primary education in the Netherlands focuses on other aspects,
such as differences in regions, neighbourhoods, societal backgrounds of pupils, etc.

It is not surprising, then, that in a thesis about funding in primary education absolutely no
attention is paid to the distinction between nonprofit and public government education
apart from a fair distribution of means among both (De Graan, 1996). The same lack of
distinction can be found in an article about private incomes in education. Again no
distinction is made between government and nonprofit education. Private funding sources
consist of: parental contributions, sponsoring and contract activities; these are all allowed
in both types of education. Only the first source is relevant in primary education
(Zoontjens, 1998). According to Duijnhouwer (1997) there is only limited difference in
identity between general specific education and governmental schools. It is good to note
that according to the Education Inspectorate (Onderwijsinspectie) the legal status and
identity of a school is considered to be a contextual variable. And until recently, the
Inspectorate did not include any contextual variable in its surveys.

On the other hand, it is obvious that within the primary education field the nonprofit form
also makes it possible to have fairly "extreme" schools which are strictly based upon
specific religious or educational principles. These schools account for about 5% of the
field10.
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According to many sources in the literature, as well as the answers given in the interviews
held for this research, there is virtually no real difference between public-authority,
general-specific, Roman Catholic and Protestant schools (95.4% of the total). These are
schools that mostly serve their own neighbourhood or regional area. As the freelance
journalist Sikkes has said: "The only real difference is between the schools that parents are
willing to have their children travel to" (R. Sikkes, interview, 26 June 1998). But then
these schools are different in many aspects. They sometimes demand high fees, select
pupils from the right social or religious background and in some cases enforce strict
(dress) codes. Based on religious arguments, some schools are even exempted from the
official internal participation democracy (medezeggenschap) requirement

A final preliminary remark has to do with the development of the relationship between
nonprofit schools and parents. One of the changes in nonprofit schools, as part of the
larger social changes in the Netherlands, is that halfway through the 20th century the
parental and pupil population of schools was very homogeneous seen from the perspective
of a specific denomination. This has gradually changed into the situation where religion, or
other ideological "pillars", no longer provide the societal "glue" that binds people together.
But though the population of schools is no longer homogenous seen from a religious
perspective, it is now very homogenous seen from a socio-economic perspective.

Service function: Quality11

The first question is: Is the quality of nonprofit primary education higher than that of
governmental education?

"Every school is pleasant
In 1998, the Dutch newspaper Trouw asked its readers to answer the question "What is a good
school?".12 Almost 200 parents and pupils wrote down their answer. According to some parents,
the pupils' well-being is even more important than the learning. It is remarkable that in some of
the printed letters, parents mention the school's denomination as one of the main criteria. Bosker,
a scholar in didactics who is specialised in research of the "effective school", concludes that a
school's pedagogical or philosophical perception does not influence its effectiveness. "It does not
matter which perception is employed as long as one is working on good school results." Good
teachers are most important for an effective school. Hard figures like the percentages of
graduates, related to the percentages of repeaters and drop-outs are an indication too. Two school
managers stated that try to groom their pupils to a good future, a place in society, so good figures
are not their goal."

Source: translated from Agerbeek, M., "Elke school is gezellig". In: Trouw, 9 May 1998 

As shown in the above box, quality is not a simple concept. The relevant aspects of quality
in primary education are not immediately obvious. For primary education we look at five
different dimensions of quality: internal quality; external quality; social culturalisation;
mirror of society; and context-input-process-output model. According to Dronkers, there is
only limited research on the difference in quality between schools, especially as far as the
difference between nonprofit and governmental is concerned (J. Dronkers, interview, 30
June 1998).

If one looks at internal quality, which means how good students are and how fast they
study, one can find big differences between schools. Mostly these differences correlate
with the neighbourhood and parental effects. There is a debate about the influence of the
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nonprofit form and the proximity of the boards in these schools. There are some academic
researchers who find a small difference in some parts of the Netherlands. In their research
nonprofit schools perform slightly better (Hofman, 1993). This research will be discussed
later. 

Quality seen from an external perspective refers to the pupil's performance in the next
level of education. To date hardly any research has been done on this subject. Some of the
schools with special teaching methods, particularly Montessori schools, claim that their
students perform better at secondary schools, but at this moment there is no relevant
research. Dronkers explains that "there is likely to be a lot of research on this issue in the
coming period because Montessori schools claim that their external quality is a lot higher"
(J. Dronkers, interview, 30 June 1998). According to Brandsma (1993, p. 191) "a specific
pupil who enrolled in a highly effective school might score 2 to 3 points higher on a 10
point scale than the same pupil in a highly ineffective school and he may even get higher
recommendations for the level of secondary education". He finds that especially this
difference can be explained by characteristics of school and classroom organisation, but
also by the context of the school (Brandsma, 1993, p. 195). 

Quality defined as the social culturalisation of students in the world is another issue. For
this question some research has been done on issues such as the use of drugs and political
participation (but the students are very young, so little can be expected). At first glance
there seems to be a very significant correlation between school type and this social
culturalisation, but this can be completely explained by the religion in practice by students.
Religious students at both governmental and nonprofit schools score better than non-
religious students (Dijkstra et al., 1997 and J. Dronkers, interview, 31 June 1998). S.J.
Steen, president of the national association of nonprofit schools based on non-religious
identity (Vereniging Bijzondere scholen op algemene grondslag, VBS) explains that there is
a "limited higher quality because parents can exert more pressure on the schools" (S.J.
Steen, interview, 10 June 1998). Van Kesteren from the Roman Catholic parents'
associations agrees with this (Van Kesteren, interview, 19 August 1998).

In the fourth perspective quality is defined as how far the school is a mirror of the new
multicultural society and how much it is fostering integration. This issue too is unclear.
There are so-called "white" and "black" schools but this depends on the neighbourhood
rather than the form of school. According to a report of the Ministry from 1995, 53% of
Dutch primary schools have a student population very similar to the population of the local
municipality as a whole. With a 10% margin, almost 76% schools are representative. With
a 20% margin this is almost 90%. Within municipalities many differences can be found
between schools. But these differences are also explained by differences between the
various local neighbourhoods (See Tazelaar et al., 1996). 

According to Sikkes the quality of primary education is linked to aspects related to
community and social capital with regard to the school (R. Sikkes, interview, 26 June
1998). This is not linked to the legal status of the school but to its size. He claims that
small schools – and in many cases nonprofit schools are smaller – perform better because
there is some kind of school community. This is connected to the academic climate that
Dijkstra et al. (1997) find important and is also related to the quality of education.
Dronkers also agrees with this (J. Dronkers, interview, 30 June 1998). It is not clear

46 PRIVATE INITIATIVE, PUBLIC EQUALITY: THE FIELD OF PRIMARY EDUCATION



whether in the discussion on opening schools to the local community the quality of
education itself is an argument. Usually, social cohesion in the neighbourhood is.

The final perspective used is the context-input-process-output model developed by
Scheerens (1989, 1990) for measuring the effectiveness of primary schools. Hofman
(1993) places the boards in the context of the school (with links to the statements of the
Education Inspectorate (Onderwijsinspectie) that until recently no context had been
researched). Hofman (1993, p. 273) states that boards of nonprofit schools have different
administrative patterns. Looking from a contingency perspective she finds that nonprofit
schools are usually smaller and less complex (fewer locations, less geographically
dispersed, usually one type of school), board decisions are more influenced by the direct
environment and they are generally more externally oriented, which means that they
receive more external support from different organisations than boards of governmental
schools, which focus on local government. Looking from a structural perspective she finds
that boards of governmental schools have a more differentiated internal organisation with a
more differentiated degree of professionalism. On the other hand there is less cohesive
policy compared to Roman Catholic schools, but not compared to Protestant schools. She
also finds that the same planning approach exists in all schools although in governmental
schools this is less marked as regards the way meetings are held and decisions taken
(Hofman, 1993, pp. 273-274). Hofman also investigated the connection between school
boards and the effectiveness of the school, defined as "pupils' achievement in the cognitive
and affective domain". Hofman finds that looking at the factor denomination, Roman
Catholic school perform better in arithmetic, governmental schools better in language
skills, and Protestant schools less well in terms of atmosphere. At the end Hofman states
that boards of schools improve the quality of the school because and if they organise good
communication between the different coalitions in and around the school (1993, p. 288).
She finds it surprising that there is a positive correlation between the amount of influence
organised (board and committee) and non-organised parents have on governance of the
school and the cognitive and affective domain. She does not find this connection for the
participation (medezeggenschap). Boards of schools do matter although their influence
here is limited (Hofman, 1993, p. 289). The issue seems to be the degree of "customer-
orientation" of the school board.

There seems to be a link between the commitment of parents to the school and the quality
of the school (Interviews with J. Dronkers, June 30, 1998, S.J. Steen, 10 June 1998, R.
Sikkes, 26 June 1998; and Dijkstra et al., 1997.). Commitment of parents can be found in
parent participation and activities. There seems to be no real difference between
governmental and nonprofit schools in this respect. According to Dronkers (J. Dronkers,
interview, 30 June 1998) commitment of parents can be found in the boards of nonprofit
schools but also in formal medezeggenschap ("participation")13. Sikkes, a freelance
journalist, has the feeling that "up to four schools the boards of nonprofit schools seem to
know parents. Beyond that, they are simply unknown" (R. Sikkes, interview, 26 June
1998). Van Kesteren and Steen elaborate on the importance of supporting boards and
parents in this aspect (interviews, 19 August and 10 June 1998).

47PRIVATE INITIATIVE, PUBLIC EQUALITY: THE FIELD OF PRIMARY EDUCATION



Service function: Costs
Now the question arises as to whether the nonprofit form, by being less bureaucratic or
involving more volunteering (by parents), is less expensive.

"Schools still cheat with school fees
Notwithstanding sharpened surveillance from the Education Inspectorate, schools keep on
cheating with the raising of school fees. The Montessori school Pallas Athene in Amersfoort
obliges parents to pay the school fee.(…) …president [of the board] B. Kokx: "The government's
grants are quite insufficient to run a school qualitatively well. Wouldn't it be insane when people
who pay nothing benefit from other people's money." The State Secretary for Education, Tineke
Netelenbos, thinks it is unacceptable that the schools raise hundreds of guilders in school fees, are
therefore able to provide better education and can deny access to poor parents. This is not allowed
under the Primary Education Act. In fact, the raising of school fee is no more than asking for a
voluntary parental contribution. Only few parents know that they could tear up the annual
promissory note. An investigation by the Education Inspectorate shows that a quarter of the
schools fail to mention that this is a voluntary contribution."

Source: translated from Gelder, X. van: "Scholen sjoemelen nog met heffing schoolgeld". In: De
Volkskrant, 2 February 1997.

There is an extensive literature on the issue of costs in primary education. In Dijkstra et al.
(1997) Blank and Koelman give an overview of this literature. It is very clear that the
double system of fully funded nonprofit and governmental schools leads to a more
expensive primary education system14. The main problem is that the system allows and is
built around the idea of having more small schools than needed15. The costs of this are met
by the Dutch taxpayer.

For parents the difference in costs is very small. Both governmental schools and nonprofit
schools are allowed to – and do – ask for a fee. But this fee is not compulsory and schools
cannot refuse or remove children because parents have not paid the fee. The fee may only
be used for extras, such as excursions, musical activities, etc.16. The regular fee is about
USD 50-125 per year. The differences between schools are small. Limper, representing the
governmental schools, states that Protestant schools are probably the cheapest, followed by
governmental schools and then Roman Catholic schools (R. Limper, interview, 25 June
1998). There are some elite schools (about 15 in the Netherlands) which, by asking a high
fee, limit the entrance. The fee at these expensive elite schools is still only about USD
750-1,000 per year, however. So, to use the words of Ms Rovers, board member of the
Christian/religious primary education union: "Primary education in the Netherlands is free"
(Interview, 11 September 1998). 

In 1995 NIPO and Regioplan researched the parent fees on the authority of State Secretary
for Education Tineke Netelenbos. The main results were (letter from the State Secretary,
22 May 1995) that the average fee in primary education is 140 Dutch guilders per child,
though there is wide variation. The fee is mainly used for extra activities, surveillance
during lunch hours, staff and inventory. There is a big difference between the regular
schools and the traditional education reform schools. The last point is that parents are
poorly informed about the voluntary nature of the fee. Officially parents are able to refuse
to pay the fee, both in governmental and nonprofit schools. In practice this is sometimes
difficult. In 1997 three employees of the research institute of the Socialist Party
(Socialistische Partij) surveyed 100 schools to find out their policy on this fee. They found
that about 26% of the schools did not publicise the voluntary nature of the fee. 

48 PRIVATE INITIATIVE, PUBLIC EQUALITY: THE FIELD OF PRIMARY EDUCATION



Another issue is the costs of running the school. Some respondents (S.J. Steen, interview,
10 June 1998, Ms Rovers, interview, 11 September 1998) claim that the managerial costs
involved in nonprofit schools are lower because the board members are not paid. In
addition there may be hidden costs in the central municipality governmental systems that
are incurred for governmental schools but do not show up in their financial figures. This
comment is supported by other representatives of nonprofit education, mostly in private
communications.

A final issue is that nonprofit schools may be wealthier than governmental schools because
they are allowed to form reserves. This is changing, because in some cases governmental
schools can also form reserves (Limper, interview, 25 June 1998). Ms Rovers is aware of
some "wealthy" nonprofit schools that have money because their boards have been
"thrifty" (Interview, 11 September 1998).

Summarising, it can be said that the total costs of primary education in the Netherlands are
relatively high due to the system of equal funding (which is now becoming less important)
and the smaller schools that exist because of their specific nonprofit form. In general, from
the direct parental perspective, the costs of governmental or nonprofit schools are the
same. In terms of government expenditure, however, the education system could be
organised more cheaply.

Service function: Equity
The theoretical general idea is that nonprofit organisations can provide services to people
who cannot afford to use the service or who are excluded from the service. For education
this could mean that nonprofit schools can offer less expensive services than for-profit
schools or make education accessible for excluded groups in society, e.g. a non-recognised
minority. 

Looking at primary education in the Netherlands it is clear that there is almost no financial
inequity. There are no for-profit schools in primary education and just a few "expensive"
nonprofit schools. The (voluntary) low fee at both nonprofit and governmental schools
makes it hard to imagine that people have to opt for nonprofit schools because
governmental schools are inaccessible on financial grounds. Although the converse could
also theoretically be possible, it is not likely according to respondents and the literature.

Nevertheless equity is an issue. In fact it is a difficult point for the Dutch situation.
Nonprofit school is there because of the possibility of refusing students17. Dutch nonprofit
schools do refuse students, and probably more than governmental schools (which officially
may not refuse students, but do so nonetheless). On the other hand, according to professor
Dronkers, "The whole system is aimed at providing equity. Originally nonprofit schools
were lagging behind, but after the principle of equity was enshrined in the Constitution one
might expect that nonprofit schools would lead to the formation of elites. This has not
happened in the Netherlands. Although there are differences in quality between schools
nowadays" (J. Dronkers, interview, 30 June 1998).

Refusing students does not happen because schools run on a tight budget. As Steen,
president of VBS, explains: "Every pupil counts" (S.J. Steen, interview, 10 June 1998).
Rohde from the Education Inspectorate uses the same argument to explain that nonprofit
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schools cannot be seen as having any particularism (J. Rohde, interview, 25 June 1998).
Sikkes too makes clear that "equity and excluding pupils is not happening within the large
nonprofit pillars" (R. Sikkes, interview, 26 June 1998).

The main problem surrounding equity seems to be the waiting lists which exist for some
schools in some areas. By law governmental schools must accept all students that do not
have to go to special education. According to Limper, manager of the national association
for governmental schools (Vereniging voor Openbaar Onderwijs, VOO), this means that
governmental schools are more open for everybody (R. Limper, interview, 25 June 1998).
On the other hand there is sometimes discussion about what happens in practice. The
educational broadcasting association Teleac/Not PLEIN 1, in a television programme on 3
April 1999, showed an item on governmental schools in Amsterdam using waiting lists for
pupils. In the Watergraafsmeer district of Amsterdam some governmental Dalton schools
are forced to use waiting lists because of shortage of space at the school. The local
political authority defended its position by making clear that on a larger scale there is no
shortage of governmental schools in Amsterdam. A governmental school is allowed to
select students based upon postcode and on whether the prospective student already has
brothers or sisters at that school. On the other hand the Raad van State (Council of State)
made clear that if parents protest, the public school cannot refuse students. These practices
are seen as a hindrance to the freedom of choice of school (which originally was about
being able to opt for different nonprofit schools or a governmental school).

Another aspect has to do with referring pupils to the special education system. Roman
Catholic schools in the south of the Netherlands appear to send more students to special
schools for students with learning difficulties. A possible explanation is that traditionally
there are more nonprofit special schools in this part of the country that are within the same
organisation. This is not the case in the rest of the Netherlands. So in other parts of the
country sending a student to a special school means a "loss" for the overall educational
organisation, while this is less the case in the south (R. Sikkes, interview, 26 June 1998).

Although nonprofit schools may refuse certain children based upon not having the correct
denomination, there is little evidence at present that this facility is misused in order to keep
potential problem children away. This mainly has to do with the extra funding per student
for difficult categories as already described. Excluding problem children once they have
entered the school is equally difficult for all schools. The small exception seems to be the
province of Limburg, as already explained. According to some respondents governmental
schools also have a system of sending problem children from school to school. 

In March 1999 the national schools Inspectorate carried out research on 14 out of the 28
Islamic schools in the Netherlands. They found that in nine out of the 14 the staff turnover
was very high and eight had a high degree of ill employees. According to an article in the
national newspaper NRC Handelsblad (26 March 1999) the Inspectorate feels that the
explanation must be sought in internal problems at these schools. In five of the fourteen
the Inspectorate found examples of tension between Islamic and Dutch teachers. An
interesting quote from the perspective of the relatively scarce knowledge about what
happens in terms of organisation at schools is that the Inspectorate could not give a
comparison with other schools. A spokesman is quoted as saying that "We can assume that
this (the turnover rate at Islamic schools) is higher than at Dutch primary schools". 
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In a private conversation a board member of a Nuts-school stated that in the early
seventies some of these schools were already handed over to local government. He was
still somewhat frustrated that the schools that were handed over were the less elitist
schools situated in parts of the cities with a lower socio-economic status. 

Freedom of choice
An aspect between cost, quality and equity is whether parents are able to choose and get
the schools they want. As stated in the Constitution and in many ideologically coloured
speeches parents have the right to choose a school. This right can be limited by things such
as distance problems, waiting lists, the fee parents have to pay and refusal of certain
children. In research the factors that are important usually relate to just a small number of
dimensions: (educational) quality, orientation or philosophical grounds, accessibility or
distance. In secondary education the presence of the desired type of school is also of
importance, including the way this is organised. In direct questions 55% of parents claim
that the ideological orientation is of great importance, almost a quarter states that it is
relevant and less than 10% regard it as unimportant.

The importance of the choice of orientation of education is related to one's own
orientation. The importance of orientation is greatest in small, orthodox denominations.
Protestants follow closely in terms of relative importance. Roman Catholic and public
education groups find the orientation of education relatively less important; in general
specific education less than a quarter consider orientation important. Similar patterns are
found in other studies. Generally it can be stated that parents do choose a school with their
preferred orientation, as long as it is not located too far away. Sikkes states that "parents
choose a school based on the other parents who are waiting there to pick up their children:
"Are these the kind of people I want to be associated with?"" (R. Sikkes, interview, 26
June 1998).

Parents believe that the orientation of certain schools is relevant in their choice of school.
This preference is related to the perception of differences between the different
orientations. Orientations are not equal in the eyes of parents. These differences are not
only related to religious differences. Parents believe that different denominations vary in
their quality of education. General-specific education is thought to be more focused on the
individual development of the children. General-specific and public education differ in a
positive manner in the eyes of parents because of their attention for creative development,
imparting a critical attitude, developing individuality and giving freedom to students (Van
Kessel and Kral, 1992).

In primary education accessibility by bicycle via a safe route or good accessibility by
public transport is an important factor. In primary education most parents consider that a
travelling time of 15 minutes is acceptable. In secondary education parents want their
children not to have to travel more than 45 minutes. When this is impossible and there is a
different school closer by, that school will be preferred. In secondary education almost
three-quarters of parents choose the school closest by.

Innovation
The issue of innovation deals with the idea that nonprofit schools may be more innovative
than governmental schools because they have more parental influence, have more freedom
to experiment or have more resources. 

51PRIVATE INITIATIVE, PUBLIC EQUALITY: THE FIELD OF PRIMARY EDUCATION



In the Dutch situation the two latter factors cannot be found. As described earlier, Dutch
governmental schools are allowed to be very diverse in their educational approach. Many
public-authority schools have their own educational profile and they can differ within one
city. In addition, there is virtually no difference in the financial position of most schools.

It is difficult to say whether nonprofit makes a difference as regards innovation.
Respondents and historical overviews make clear that the nonprofit form has made it
possible for all kinds of innovations to be introduced into primary education (S.J. Steen,
interview, 10 June 1998). On the other hand, nowadays many of the non-educational
innovations, such as connecting the school to the local community again, seem to be
governmentally planned and organised (R. Limper, interview, 25 June 1998; R. Sikkes,
interview, 11 September 1998). It is also possible that the nonprofit schools are a little
more conservative in adapting to new ideas (J. Dronkers, interview, 30 June 1998; R.
Limper, interview, 25 June 1998).

In many large cities the integrated approach to sport, welfare and education is organised
first at governmental schools. Dronkers has the idea that governmental schools "also lend
themselves more easily to the achievement of other policy goals" (J. Dronkers, interview,
30 June 1998). On the other hand, this could also be explained by the fact that
governmental schools are in deprived areas in which more social innovation is needed.

To introduce information and communication technology (ICT) into primary education the
Ministry created "ICT process management", which developed an action and
implementation plan (Ministry of Education, Culture and Science 1997a and b). The idea
was to work with schools that already had experience with ICT in schools. The whole ICT
process was severely hampered by logistical and budget problems. In 1998-1999 a (small)
national campaign was launched to persuade companies to donate their old computers to
primary schools. Companies such as Compaq even placed advertisements in national
newspapers to ask companies to hand in computers. As far as we were able to discover,
there is no difference between the two sectors either in the official process or in the "gifts
in kind" process.18  19

Expressive function, advocacy and social change
This aspect has to do with the idea that nonprofit organisations are characterised by a more
clearly defined ownership and thus offer good possibilities for expressive and advocacy
types of activities20. Linking it to schools it also has to do with two different orientations
towards education. Dijkstra (1997, pp. 290-291) describes the first orientation as looking at
a school that is an instrument for society to create a dominant national culture. In the
second orientation schools are an instrument for parents to help impart their shared culture
to their children. In the second orientation the commonalities of the parents become
important.

Dijkstra (1997) explains that there is only limited Dutch research on the linking of
functionele gemeenschappen ("functional communities") and schools. He cites Hofman et
al. (1996) who has already been discussed in this chapter. Dijkstra also carried out a study
in 1992 into the functionele gemeenschap of the Gereformeerd-Vrijgemaakte (Reformed-
"Liberated") schools. He found that parents in these schools are very much involved in the
school. It seems that especially for these small nonprofit schools the school offers a
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possibility for people to express their own feelings about norms and values. Rovers, who
used to work for the union of Roman Catholic workers before it merged with the
Protestant union, also explains the diminishing of the expressive (and community-building)
functions by changes in the religious organisations. "As a result of secularisation the
parishes have grown in size so that school neighbourhoods and parishes are no longer the
same" (Interview, 11 September 1998).

A recent study concentrates on the issue of opening up governmental schools to make them
more expressive (for parents) in terms of religion. Braster and others (1998) analyse the
growing demand for religious education at governmental schools in the Rotterdam area.
Based on Claassen and Van Esch (1992) and Dekker, de Hart and Peters (1997), they state
that there is an increasingly open attitude towards teaching religion at governmental
schools. In 1996 only 13% of parents did not want governmental schools to offer religious
education, compared with 22% in 1966. The percentage of people who regard an extension
of the curriculum as not necessary but nevertheless useful increased from 64% (1966) tot
75% (1996). These researchers found a revival in interest in values and the role that
schools can play in teaching them. They also link the growing demand for religious
education to the changing of the pupil population (more Islamic). 

Governmental schools are abandoning their position of neutrality. This used to lead to
rejection of all manner of religiously oriented aspects within the regular curriculum. At
present governmental schools are also experimenting with joint symbols and rituals in
relation to national and international celebrations. This is one of the areas in which the
religiously based school, in many cases Roman Catholic, claims to be leading the way.
According to one respondent Roman Catholic schools are better prepared to open up to the
diversity in religions that a multicultural society offers because they already know how to
integrate rituals, etc. into their programme. On the other hand, for the "regular" Protestant
and Roman Catholic schools, forcing children to participate in prayer seems to be "not
done". However a respondent from governmental education reacted really furiously to the
question of whether prayer might be possible in public-authority schools (R. Limper,
interview, 25 June 1998). 

Concentrating less on norms and values, it is interesting to see how parents are involved in
the day-to-day business of the school. Generally speaking, schools offer a possibility for
parents to be involved in the teaching of their children. Dutch primary schools have
discovered the possibilities of parent involvement. In many schools parents are involved in
helping with lessons in reading, developing computer skills, lending a hand during
excursions and school celebrations. There seems to be no real difference between the two
sectors. One respondent expected a small difference. Ms van Kesteren, a member of the
management of the Dutch Roman Catholic Parent Association (Nederlandse Katholieke
Oudervereniging, NKO), expected parents at governmental schools to be less involved in
painting and maintaining the building, while she knew some examples of regular nonprofit
schools using parents for these kind of activities (Interview, 19 August 1998). Limper
claims that parents in governmental schools are less compliant compared with parents in
nonprofit schools (R. Limper, interview, 25 June 1998). 

The next issue is what possibilities schools offer for children and parents to express
themselves. There are numerous examples of schools doing something for external
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organisations ("good cause weeks", etc.). Many schools that have adopted a "foster parent"
child, participate in kinderpostzegels (stamps sold to benefit children), raise money for
Kosovo or other special issues. Some schools are very successful in this. We did not find
evidence of a difference between the different sectors in this respect21.

This leads to a question about the links between the school and the neighbourhood. A
major problem of Dutch primary schools seems to be that they are so isolated from the
neighbourhood. This is an old issue in Dutch education. A former head of a governmental
school in a problem area in The Hague explained in a private conversation that in the
seventies he had a conflict with the city council and other schools because he opened the
school building during the Christmas holidays22. For years schools were only open during
lesson time and were in no way a meeting place for the neighbourhood. The playground of
many schools is an isolated area after closing time which children can only enter by
illegally climbing a fence. In the neighbourhood there are public playgrounds and in some
cases playground associations, so schools can afford to be closed. Thus far, there are only a
few places where schools are considered as community buildings in which local action
groups, etc. can meet. It seems that the use of the building is generally limited to the rare
(semi-)commercial lending of it. However, this situation is changing. All kinds of
experiments are currently being developed to link the school to its local neighbourhood;
these include the vensterschool ("window school") project, whereby schools open from
8.00 a.m. to 8.00 p.m. with a multifunctional use of buildings. In addition, there is de
verlengde schooldag ("extended school day") in which schools are also open a little longer
but are used solely for education-related purposes. 

Another issue concerns involvement in governing and managing the school. As explained
earlier, in nonprofit schools parents are linked to the boards but sometimes the board runs
a lot of schools. At the same time, some governmental schools also have parent-boards. A
major point in this respect is that in all schools, except for a small proportion of the
nonprofit schools, there is the legal system of medezeggenschap (participation). According
to the respondents the functioning and effectiveness of a "participation council"
(medezeggenschapsraad) depends on factors such as the personality of the school manager
and the chairperson and participants of the committee. It does not depend on the difference
between a nonprofit or government background.

A related issue is whether boards have something to say. Buurke (1988, p. 150) and Esch
(1988, p. 213) asked the boards of nonprofit and governmental schools (councillors and
civil servants) what they saw as their freedom of policy. They found that the boards of
nonprofit schools felt they had greater freedom to make their own decision. 

"Competence of the School board
Within the legal framework and because of denominational or pedagogical ideas only the school
board can be held responsible for the process of education in a school. The government, as well
as the municipality may not get involved. Freedom of direction and orientation of the school is
the paradigm. But it is also true that the school is no isolated island. it is part of the
neighbourhood, the region and the local community. With public means, the school co-operates
with a public task. So the school certainly has a social responsibility, which goes further than its
own territory. 
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Competence of the municipality
The municipality has, within the legal framework, its own public identity and because of that its
own responsibility as well. The municipality stands for the common interest and is obliged to
have a logical policy within that framework in the area of living, work, urban environment, safety
and social care. The care of deprived groups, a policy on deprivation, is also part of that. This
general governmental competence of the municipality is nowadays also recognised by educational
law… The municipality has the legal duty to provide the policy of educational deprivation."

Source: De Graaf et al. (1997), Onderwijsbeleid onder gemeentelijke regie: Een handreiking
(Education policy under municipal direction: An aid).

Concentrating on advocacy for one's own school, respondents agree that there are the same
possibilities to advocate for both nonprofit and governmental schools. There seems to be
no reason why a manager of a governmental school should be less open about, say, a fight
with the local municipality than the manager of a nonprofit school23. On the other hand, it
is only recently that in the southern part of the Netherlands governmental schools have had
the same support from local authorities as Roman Catholic schools seem to have. There is
also the issue of changing the governance structure of governmental schools. A local
municipal politician (Maassluis) explained that in his view, being involved in this process,
the main reason for this move is to clarify the connection between the local government
and the schools (nonprofit and governmental). In his view, being a member of the Dutch
labour party (PvdA), the problem for governmental schools is that some local politicians
are in favour of nonprofit schools and that under the old system public-authority schools
did not have the same opportunities for advocacy. Making the boards of governmental
schools independent as well makes it possible for them to "fight the same battles". Flippo
and Van der Horst (1998) claim the opposite. They state that in some municipalities the
nonprofit schools are afraid of a conflict of interest between local municipalities and local
governmental schools. 

Particularism
Particularism deals with the idea of not allowing certain people to obtain a service or to be
a member. In Dutch primary education this is the core of the nonprofit system. The striking
thing, however, is that apart from the special five per cent of the total number of schools,
most schools appear not to use this right often. This is mainly due to the fact that schools
are representing the neighbourhood and that for potentially difficult students (with non-
Dutch backgrounds, etc.) the schools receive compensation from the government. Also, of
course – as stated earlier – every student means money. According to Rohde from the
Inspectorate there are few complaints about this (J. Rohde, interview, 25 June 1998). 

An issue relating to particularism is the way that boards of schools, mostly religious ones,
stick to their identity and way of working even when not representing what parents at the
school want. Several researchers (e.g. Leune, 1997a; Dijkstra et al., 1997) claim that the
ongoing secularisation is not leading to a radical decline in religious schools24. According
to Leune "a majority in the Dutch Parliament thought that the explanation for this
phenomenon, that the system of private and public schools itself is static and can hardly be
changed due to strict regulation, was the right one" (1997a, p. 16). The Cabinet was asked
to design a proposal for making schools offer education according to changed preferences
of parents. The subsequent advice by the Education Council (Onderwijsraad) stated that
the existing system, as it was originally intended, allows for the founding of schools in
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which (existing) denomination is not a criterion. The next issue is about closing schools;
denomination (being the last one of a certain denomination in a certain area) should no
longer be considered. 

There is a legal dispute going on about who, according to the Constitution, is the carrier of
the freedom to provide education (Leune, 1997a). The Education Council states that this is
the school board. The influence of school parents on the denomination of schools can only
be limited and indirect. In the case of foundations there could be no influence at all except
for the legal participation. The Educational Council proposes a four-year consultation with
parents, but makes clear that school boards can do whatever they want with the results.
According to many respondents the regular Roman Catholic and Protestant schools are
indeed struggling with their identity and how to make it work. 

According to some respondents particularism at this time can be found in the trend towards
changing the school's from associations to foundations. The latter legal form is more
closed to participation. Many Protestant schools also have a policy whereby parents may
send their children to the school without belonging to the Protestant religion themselves.
But in the official papers it is stated that to become a member of the board one needs to
subscribe the religious founding principles of the school25.

Paternalism
The issue of paternalism deals with the idea that in nonprofit schools all kind of rules can
be enforced or informally imposed. There is no proof that there is any real difference
between mainstream nonprofit and governmental schools. Some special religious nonprofit
schools have dress codes. Some nonprofit and governmental schools in the cities also have
other dress codes about bomber jackets, or not allowing particularly expensive clothes to
be worn. But these are all real exceptions. 

Another issue is how school boards and local municipalities communicate with parents.
Steen sees problems in both sectors (S.J. Steen, interview, 10 June 1998). Nonprofit boards
refuse certain parents (see particularism), whereas local politicians sometimes use
linguistic niceties such as, "I believe we are not ready for this yet".

Amateurism
The issue of amateurism relates to a possible drawback for nonprofit schools because they
may work with less qualified staff or with volunteers. In the Dutch situation this relates
only to the governance structure of the school. Teachers have the same qualifications in all
schools. Looking at teaching staff and management, there is no real amateurism. Minor
scandals about non-functioning schools, teachers and headmasters occur occasionally. The
same applies to the elaborate support structure. There seems to be no difference between
the sectors.

If there is any amateurism, it can be found in the boards of the nonprofit schools (although
judging from the boxed text, governmental education departments also can make a mess of
things).
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"Official failure causes chaos in Eindhoven
A committee of external experts appointed by Eindhoven city council published a crushing report
this week on the chaos at the municipal education department.(…) "How could this ever
happen?", was the question the council posed the committee. (…) There were too few officials,
with poor training, appointed by headstrong managers. They were competent concerning the
content of education, but not in the area of financial and administrative affairs. Supervision by
service managers was poor, distress signals from internal and external accountants were ignored
or hidden in the annex to the annual accounts, and the accountants failed to resist this. (…)
However, the Eindhoven administrators also failed. Councillors who were responsible for
education and finances since the early eighties did not respond at all to the distress signals they
received and did not pass them on to their superiors. The council's special education committee
also did not function properly. If questions were asked about the overspending, the responsible
officials were left to answer them. And even the council's accounts committee, appointed to
uncover abuses of this kind, allowed itself be put off by fine words. It accepted incomplete annual
accounts and allowed budget figures be submitted as account figures. (…) The research
committee's president admits that education is not an easy policy area for officials and
administrators. The many brochures and letters from the Ministry do not make things any easier.
However, elsewhere in the country, no-one ultimately knew how to handle it reasonably."

Source: translated from "Ambtelijk falen heeft in Eindhoven chaos veroorzaakt". 
In: De Volkskrant, 3 January 1996

Although it is difficult to prove whether there is amateurism in the boards or not, many
organisations are concerned about this possibility. In the practitioners' literature a good
deal of attention is devoted to professionalisation of the boards of nonprofit schools. As
early as 1991 the national association of nonprofit schools based on non-religious identity
(Vereniging Bijzondere Scholen voor onderwijs op algemene grondslag, VBS) published a
special issue on this topic. One of the main concerns was how to prepare boards to cope
with the forthcoming changes in society and the way that education is provided (scale
changes and mergers) (Vereniging Bijzondere Scholen voor onderwijs op algemene
grondslag, 1991). According to education bureaus there is variation in the professionalism
of school boards. The less professional boards need more guidance than others. In primary
education in particular, education bureaus have more contact with the school staff than
with the board: 76% of education bureaus state that they have more contact with the staff
than with the boards. Another issue concerns the ways in which school boards should be
(re)structured in the coming years to enable them to govern more schools. This was
followed by a publication on the ongoing mergers in (primary) education in 1993.
(Verboon, 1993). Although the subtitle "Lost cause or rescue plan" (Dwaalweg of
reddingsplan) gives the impression that the merger trend could be halted, according to
Steen (Verboon, 1993, p. 5), president of the VBS, merging will continue and the boards
have to be prepared for it. Most sources claim that with the ongoing merging of schools
the boards seem to have improved. It is striking to see that all respondents from the
umbrella and parents' organisations agree that there is some amateurism within primary
education, but that there is no difference between the sectors in this respect (Van Kesteren,
interview, 19 August 1998; S.J. Steen, interview, 10 June 1998 and R. Limper, interview,
25 June 1998).

A further point is that school managers complain about the nuisance caused by boards,
parents and interventions from "Zoetermeer"26. In some cases micro-management both by
nonprofit boards and governmental bodies can be found. In many cases micro-management
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by the latter influences all schools in the area. On the other hand boards are sometimes
confronted with faits accomplis. Crucq (1999) cites the case of the board of fifteen
Protestant schools which wants the desirability of sponsoring to be researched before
making a decision to go ahead, not realising that all schools already have sponsorship
deals.

Based on a series of interviews with board members in VBschrift, the magazine of VBS,
the common picture – biased of course – of a board member is that of an involved,
concerned parent with a real commitment and practical knowledge of (primary) education
or a highly professional board member with many connections and much experience
(Verboon, 1994). One of the board members of a local Rotterdam school, for instance, was
Rinnooy Kan, at that time president of the Dutch employers' organisation and former
Rector Magnificus of the Erasmus University, who also is the chair of the Vereniging
Kralingsche School ("Association School of Kralingen") (Verboon, 1994).

Dronkers adds two other issues to this drawback. First there is the fact that teachers at
nonprofit schools go on strike less often. The other issue is that nonprofit schools are
usually very professional in promoting themselves to future prospects (J. Dronkers,
interview, 30 June 1998).

Conclusion on impact
The main question posed in this chapter was: 
Does being nonprofit make a difference within the field of primary education in
the Netherlands? 

The answer is at the same time simple and difficult. The assumed advantages and
drawbacks can be found through the entire system of education: whether the part of the
system observed is governmental or nonprofit does not really make a difference. If there
are differences between schools, the causes must be sought outside the formal origin of the
schools, for example in the local neighbourhood, parental background and the influence of
the school manager or headmaster.

Our findings could be summarised as follows:
– Distinction: Is very clear in a legal sense but is becoming blurred due to changes in

governmental schools.
– Service function Quality: The only function in which genuine documented differences

can be found. 
– Service function Equity: No difference except for the five per cent of "extreme"

schools.
– Service function Costs: There is no real difference in costs between the sectors. The

simultaneous existence of the nonprofit form and the governmental form makes primary
education more expensive.

– Innovation: At this moment (the need for) innovation is more related to the social
environment of the school. 

– Expressive function, advocacy and social change: No difference.
– Community building: No difference.

The three drawbacks particularism, paternalism and amateurism are no longer significant.
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3.4 Conclusion
Primary education is a field in which the remains of the former ideological and religious
"pillars" in Dutch society can still be seen. It is a part of society in which the influence of
identity, both religious and educational philosophy, seems to matter. Given the
international standard model of the distinction between nonprofit, government and for-
profit organisations, one could hypothesise that there might be major differences between
nonprofit and governmental education.

The above analysis has shown that the "Does nonprofit make a difference" question is
difficult to answer for the Dutch situation. In fact, it is arguable whether things question
fits in with the specific definition of "nonprofit" in the field of Dutch primary education. It
is not hard to find examples of functions and drawbacks specific to the nonprofit sector in
primary education. But these examples can only be found in about five per cent of primary
schools in the Netherlands. These are the schools that serve very specific groups that are
willing to make extra sacrifices, usually both in (travel)time and in financial terms, in
order to be certain of receiving certain "extras" in the education of their children. Only in
these schools can examples be found of functions and drawbacks differing in a significant
way. 
In the Netherlands nonprofit and governmental forms of education appear to be very
similar. The nonprofit form has many of the converging elements of governmental
organisations. In a robust way, one could say that all schools look alike. The financial and
legal ties between government and nonprofit schools guarantee a certain type, form and
quality of education, including in nonprofit schools. On the other hand, the governmental
form has many of the diverging elements of nonprofit organisations: governmental schools
can be as different from each other as if they were nonprofit schools. This makes it
possible to offer a choice within the governmental educational system. Looking at this it
seems that the field of primary education as a whole has taken the best of both worlds. But
there are nevertheless some comments to be made.

The first comment is that there are concerns about the influence parents have on the
school, both in nonprofit and in governmental schools. For example, there are new ways of
arranging parental influence in both types of schools (medezeggenschap, "participation")
and there are new concepts for privatising governmental schools. At the end of our study
period a new public discussion began on the issue of "who owns the school". Is the school
"owned" by parents, the school board, the school staff or the government? The general idea
seems to be that parents, helped by good information about the quality of schools, can act
as clients and in that way also – or again – become owners of the school.

The next point is of course that there is still the issue of the higher costs of Dutch primary
education which are created by this double system. The double system of totally funded
nonprofit and governmental schools leads to a more expensive primary education system.
The cause of this problem is that the system is built around the idea of having more
schools than needed. The ongoing discussion about cooperation between governmental and
nonprofit schools also has to do with the costs of having too many small schools. 

A last important point is that most schools seem to have adopted an isolated position
within their local community. Dutch schools offer many ways for people to express their
involvement with raising their children. Mostly these are connected to very practical
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support activities. Again, there is no evidence that there is a difference between nonprofit
and governmental schools. Schools also offer possibilities for pupils and parents to show
that they care about good causes. On this point too there is no evidence of a difference
between the two sectors27. But it is crucial to understand that this is organised as part of
the school itself; after school hours many schools in the Netherlands are still closed. It is in
this area that the new type of innovations are taking place. As described, all kinds of
experiments are going on at the moment with schools that are open during full office
hours, organise afternoon activities, etc. The school as an important way to help in
building a community is likely to become a real issue in the near future. 

As our findings show, in the literature, among professional experts and even in official
governmental documents, the formal difference between the nonprofit and government
sector in Dutch primary education does not play a role of any importance. Proof of this can
be found in the research topics in the field, in the unawareness of people in the field of the
formal origin of their organisation, and even in the mistakes with the scoring of
governmental and nonprofit Montessori schools.



Notes

1 The quote also reflects the problematic translation of the concept of  'nonprofit sector' and 'nonprofit
organisation' in the Dutch context. 'Nonprofit schools' is translated as particular or private schools.
'Governmental schools' is translated as public or public-authority schools.

2 In this chapter we use the concept of privatization to describe the process of changing the traditional
governance of public schools by local municipalities into new forms as described later on. In some cases this is
a legal privatization when schools become independent foundations. It is not possible for governmental schools
to become an association. In all cases the local municipality retains ultimate responsibility. Because government
stays responsible in the end, 'privatization' is an ambiguous term here.

3 There is no for-profit primary education; though recently business enterprises have been showing increasing
interest in what is happening in schools, for instance by sponsoring certain activities. There are for-profit
organisations in the field of secundary and vocational education.

4 Both in the literature and with respondents in the field  there appeared to be a limited 'understanding' of the
difference between government and nonprofit schools.

5 A 'school' means an organisation with one school board; it can have more than one location.
6 We expect this number to be lower now due to the ongoing merging of local municipalities.
7 This means that the original reason for starting nonprofit school (religious heterogenity) is now becoming a

threat.
8  –  Children from a Dutch cultural background whose parents have a low level of education and low-skilled 

occupations count as 1.25 units;
children of barge-operators: 1.40 units;
children of caravan dwellers and gypsies: 1.70 units;
children from a non-Dutch cultural background whose parents have a low level of education and low-skilled
occupations: 1.90 units;
all other children: 1 unit.
The number of pupils with a preferential weighting has fallen since 1993 from just over 625,000 to less than
480,000. This is due to a decline in the number of children with Dutch cultural backgrounds whose parents have
a relatively low level of education (1.25 units). Thiscan be attributed to the introduction in December 1993 of
stricter criteria for this category as well as a natural decline in numbers. The number of children with a
weighting of 1.90 increased over the same period by around 18,000 (though this increase is less than the total
growth in numbers of pupils from ethnic minorities). (Ministry of Education, Culture and Science, Internet site)

9 As will be shown in the section on policy, the boundaries between sectors are blurred. Because of this and the
non-use of the concept of nonprofit there is a mixture of terms used in the English papers written by Dutch
analysts. Sometimes the distinction between 'public and private' is used, sometimes 'government versus
nonprofit' and sometimes 'public versus particular'. In this chapter we use the terms government(al) and
nonprofit, unless it is a quotation from literature or interviews.

10 Given our central question, this is a relevant finding. It puts into perspective one of the basic assumptions of
this research project, while at the same time it justifies our focusing mainly on the other 95%.

11 At the end of the two-year research period the concept of quality became an increasingly important issue in
education. The focus shifted from accessibility to quality of education.

12 It should be noted that the answers mostly relate to secondary education.
13 According to one respondent parents in some nonprofit schools are more obedient than in governmental

schools.
14 There used to be and in many ways still is a system of equal funding in which a nonprofit school received the

same amount of money from the municipality as governmental schools. This led to strange situations in which
nonprofit schools also received money when windows were broken and reinbursed at a governmental school.
This has now changed.

15 This is the result of keeping small nonprofit schools 'alive'.
16 But there is no clear definition on what is 'extra'. In practice, many peculiar examples can be found.
17 We have decided to put this information in this section. One could argue that it would be more appropriate to

include it in the section on particularism or paternalism. However, those terms are much too negative to
describe the Dutch situation.

18 Looking at informally acquired material reveals that many computers in schools are donated by all kinds of
sources.
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19 Crucq (1999) cites a market research which found that 91% of primary schools had some kind of sponsoring.
There is no information about the difference between nonprofit and government.

20 These concepts for primary schools are connected with others; we therefore decided to put them together.
21 Service learning is not yet an issue in the Netherlands.
22 This gentleman had a typical career which shows how sectors can mix. He started as a headmaster, became

head of the municipalitiy's education department and is now chairman of a nonprofit school.
23 Sometimes there are problems involving civil servants not agreeing with the official policy. As far as we could

ascertain there has been no recent problem with regard primary schools in this respect. During this research
project there was one question in the Dutch Parliament about the behaviour of state universities regarding
failure to observe a new law on illegal immigrants following lectures.

24 James (1988) also notes that once private schools have established they do not just vanish once the initial
conditions for their establishment have disappeared. One explanation may be that the differences in quality of
education that has emerged between private and public education plays a major orle. More institutional
explanations can also be found, however.

25 Steen (S.J. Steen, interview, 10 June 1998) sees this as an example of paternalism but according to others it is
more particularism.

27 Zoetermeer is the name of the city where the Ministry of Education, Culture and Science is located. In the field
of education the name often is used as a symbol, referring to the government mania for organising and
regulating.

27 To some extent the lack of evidence has to do with the lack of research and knowledge. Nevertheless, all
respondents claim that the situtation is different in no more than five per cent of special nonprofit schools.
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4 A HYBRID DOMAIN: THE FIELD OF SOCIAL HOUSING

4.1 Introduction

It shall be the concern of the authorities to provide sufficient living accommodation.

This sentence is the second part of the 22nd article of the Constitution of the Kingdom of
the Netherlands (from Chapter I: Fundamental rights). It dates from 1983, when housing
was included in the Constitution for the first time. It means that the Dutch State sees itself
responsible for ensuring the availability, accessibility and quality of social housing. The
fact that the way in which government exercises this responsibility has changed over the
years will appear as one of the findings in this chapter.

In looking for the impact of a nonprofit mode of organising and managing public tasks, in
the following section we out the institutional setting of social housing in the Netherlands.
In the third section we present our research findings regarding the five ascribed functions
and three assumed drawbacks of nonprofit operation that are central in this project. Section
4.4 discusses these findings. We finish the chapter with a conclusion.

4.2 Institutional setting
After giving some basic figures in this section we will say something about the legal and
policy framework, the actors in the network and the history of social housing in the
Netherlands.

A few figures
In 1997 the Netherlands had 15,567,000 inhabitants1. Where the average number of people
living in one household in 1980 was 2.97; in 1997 it had dropped to 2.45. The total
number of homes in 1997 was 6,366,200. A substantial number of these are apartments
built after the Second World War; but the number of newly built single family dwellings is
steadily rising. Half the total number of homes are owned by their occupants, while 40%
are rented homes owned by housing corporations (NRC Handelsblad, 13 April 1999). Five
per cent of homes are owned by institutional investors: banks, pension funds, insurance
and investment companies. The other five per cent are owned by private landlords. Both
the latter categories let the homes or have them let on a commercial basis.

In 1998 there were 548 municipalities. Only a few of them still have municipal housing
corporations. These are branches of the municipal organisation or corporate bodies created
by the municipality that manage homes or housing built or acquired by the municipality, in
the same way as housing corporations. In 1997 there were 63 municipal housing
corporations but their number is diminishing every year. The largest share of the 40% of
rented homes owned by housing corporations are the property of the so-called
woningcorporaties. In the official definition used by government these are "institutions
under civil law – foundations or associations – with the object of operating only in the
field of housing and, as such, accredited by the Crown (accredited institutions)". In 1997
there were about 750 housing corporations, owning 2.4 million rented homes, i.e. more
than three-quarters of the total stock of rented homes in the Netherlands. Because of
ongoing mergers, the number of housing corporations is getting smaller every year.
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Table 4-1 shows the division across the sectors in the seventies and eighties. Not-for profit
institutions (NWIs) were organisations that built for specific groups, for example homes for
the elderly. Nowadays, most of them have been merged into housing corporations.

Table 4-1: Division among sectors in housing, 1971, 1981, 1985

1971 1981 1985 Trend (after 1985)

Private ownership 35.3% 41.8% 43.2% Upwards
Housing corporations 23.9% 31.8% 30% Upwards
Not-for profit Institutions (NWIs) 5% Downwards
Municipality/ State 12.9% 8.5% 6.5% Downwards
Private persons 19.5% 10.8% 7.6% Downwards
Private institutions 8.2% 7.3% 6.2% Downwards

Source: CBS Woningbehoefte onderzoekingen (1987), Woningbehoefte onderzoekingen (Statistics Netherlands,
Housing needs surveys), translated from Van Mierlo, 1989, p. 112.

Table 4-2 shows the distribution of homes among housing corporations and municipal
housing authorities from 1990 to 1996.

Table 4-2: Key data on social housing landlords (number of dwellings x 1,000)

1990 1992 1994 1995 1996

Number
Housing corporations 824 805 793 774 763
Municipal housing authorities 213 188 125 81 63
Housing corporations
Housing stock in ownership 1,854 1,950 2,167 2,265 2,295
New housing construction 28 25 24 26 .
Renovated 45 62 52 51 .
Dwellings bought 12 5 8 10 .
Dwellings sold 2 3 9 11 .
Demolished/ combined 3 3 4 6 .
Municipal housing authorities
Housing stock in ownership 315 287 122 44 33
New housing construction 3 2 1 0 .
Renovated 10 9 3 1 .
Dwellings bought 1 1 0 0 .
Dwellings sold 2 1 1 1 .
Demolished/ combined 1 2 1 0 .
Source: Ministry of Housing, Spatial Planning and the Environment (1997), Housing in the Netherlands, p. 11.
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The legal framework
In the Dutch three-layer system of public administration national government, the
provinces and municipalities all fulfil roles in the field of public housing. The role of the
first has changed over the years and will be given specific attention in the following text.
The provinces' role is one of supervision and coordination, especially as far as urban and
regional planning is concerned. The role of the municipality recently changed, as will be
shown. What has remained the same is that anybody wishing to build a dwelling or any
other building needs permission from the municipality. 

The basis for this competence of local government in housing is laid down in the Housing
Act (Woningwet) dating from 1901. This Act, which has been amended several times,
gives form and substance to the government's constitutional task in public housing. In the
changes of 1965 private housing corporations were given "primacy" over municipal
housing corporations with regard to the building of new social rented housing. 

A second important legal document is the, the Social Rented Sector Management Decree
(Besluit Beheer Sociale Huursector -BBSH), dating from 1993. In this Decree the tasks of
the housing corporation are reformulated in the perspective of the new arrangement of the
social housing domain, which is now centred on the housing corporation. The BBSH
covers the various aspects of social housing: construction and purchase, and ultimately
demolition of homes; housing maintenance and improvement; the maintenance and
improvement of the surroundings of dwellings; the management, allocation and letting of
homes; the selling of homes; service delivery to occupants; activities that are necessary for
the performance of the others. Housing corporations are allowed to undertake only those
activities which are "in the interest of housing". They are held accountable for their
performance, and the Decree accordingly contains fields of accountability
(verantwoordingsvelden): a) providing housing for people who unable or insufficiently
able to pride themselves with a suitable home on their own, e.g. people with lower
incomes or special groups such as the disabled or refugees; b) safeguarding of the quality
of in terms of the construction of new housing and the improvement and maintenance of
existing stock; c) consulting tenants regarding matters of policy and management; d)
pursuing a financial policy that guarantees the continuation of the corporation and
contributes to the long-term solidity of the entire social rented sector; e) promoting quality
of life in neighbourhoods and residential districts (Ministerie van Volkshuisvesting,
Ruimtelijke Ordening en Milieubeheer, 1992a). 

These "fields of accountability" include among other things the notion of "revolving
funds". This means that both on the level of a single housing corporation and in the
housing corporation sector as a whole, financial surpluses should be used to undertake or
support other activities, possibly unprofitable, "in the interest of housing". Each housing
corporation is required to draw up a plan of its intended activities every year. On the basis
of this plan and against the background of the five fields of accountability housing
corporations enter into "performance agreements" with local government (Nationale
Woningraad, NCIV Koepel voor woningcorporaties and Vereniging van Nederlandse
Gemeenten, 1997).

One aspect of the new arrangement of the housing domain concerns the position of
tenants. The tenant of a home owned by a housing corporation is today seen as a customer.
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He or she is also a partner, especially where the improvement of quality of life in the
neighbourhood (the fifth field of accountability) is concerned. The legislator, aware of this
development, has prepared a law governing the participation of tenants, in consultation
with other participants at national level (the Wet Verhuurders-Huurders).

The policy framework
The Dutch government has for some decades been promoting individual home ownership.
Commercial banks give mortgage loans to people with hardly any capital and an average
income, while government offers them the possibility to deduct the mortgage interest from
their taxable income. The recent fact that the number of people owning their own home
outnumbers the people renting a house from a housing corporation (in a 50%-40% ratio) is
regarded as news by national newspapers: "Housing corporations struggle for "housing
consumer"" (NRC Handelsblad, 13 April 999). The national umbrella organisation of the
housing corporations refers to a correction of the share taken by the private owner-
occupied sector, which was smaller for a long time partly because "the system of housing
corporations has been working effectively and for a substantial part of the population"
(Nationale Woningraad, 1997d, p. 27). 

At the same time, in particular because of the dramatic housing shortage after the Second
World War ("National Enemy Number One") much public policy attention has been given
to the "social rented sector". In 1988 Enneüs Heerma, State Secretary for Housing – one of
the Christian-democrats in a coalition cabinet with the conservative VVD party –
announced a substantial reform of the system of housing in the Netherlands. He did so in
the draft version of a policy document entitled "Housing in the Nineties" (Heerma, 1988).

The elements laid down in that policy document form the basis for the housing system as it
is functioning today. The key element is that the housing corporation is again turned into
the relatively autonomous institution it used to be when the first one was founded in the
middle of the 19th century. The housing corporation no longer receives loans from central
government; neither has it been able to claim government subsidies since 1995. Housing
corporations have to take care of themselves. The policy measure in which this was
achieved "at a stroke" was termed the "grossing-up operation" (bruterings-operatie). It
meant that from 1 January 1995 the yearly subsidy commitments of national government
to private and municipal housing corporations, totalling some NLG 37 billion, were set off
against the loans that housing corporations had to repay to central government, which
totalled roughly NLG 27 billion. The credit balance was handed over to the social rented
sector (Van Beelen and Van der Zon, 1995, p. 5; for the process of this operation see
Ministerie van Volkshuisvesting, Ruimtelijke Ordening en Milieubeheer, 1997a). The
"golden strings" with which housing corporations were attached to the national
government now no longer exist 2. The corporations have been given autonomy. They have
become "social entrepreneurs", which means they are allowed to make profits but must use
these "in the interest of housing". Each one has a Supervisory Board (Raad van Toezicht).
In 1996 the social rented sector put a "sector code of practice" into operation. By its self-
regulating character this code, which is safeguarded by a committee, "must perpetuate the
anchoring of the housing corporations in society" (Nationale Woningraad, 1997d, p. 97).

Both autonomy and deregulation are important elements in the new arrangement of the
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social housing domain. The bricks-and-mortar subsidy of rent houses has almost entirely
disappeared, while housing corporations now have greater freedom to set market rents.
Building regulations have been simplified and are formulated in the form of performance
requirements.

Decentralisation is another element of the new policy framework. The municipality – apart
from a few isolated cases – no longer has a role in managing its own housing corporation.
Instead, it is addressed by the national policymaker as a "director" of housing policy at the
local level. It is local government that is asked to make the performance agreements with
housing corporations referred to above. National government is thus assigned the role of
carrying out checks afterwards, of safeguarding the general housing interest. After five
years of external supervision of housing corporations by local government, since 1 January
1998 this external supervision has again been exercised by national government. 

The national government is still in charge of housing policy, but now "only" along
strategic lines. Partners, especially at local level, are invited to flesh out these main lines.
The minister and his or her civil servants encourage these partners to cooperate. Within
this policy framework national government mentions the following objectives:
"Availability; ensuring that sufficient affordable dwellings are available to the lower-
income brackets and special groups such as the elderly and the disabled, and promoting
home ownership. Affordability; controlling the living expenses and increase thereof for
those in the lower-income brackets. Quality; improving the social structure of in particular
the cities by means of city renewal, maintenance and improvement."

Special attention is given to:
"Quality of life; strengthening the economic basis of towns and cities inter alia through the
differentiation of the housing supply, and promoting a sound residential and living
environment in communities. Sustainability; promoting the development of sustainable
residential environments, impacting as little as possible on the environment." (Ministry of
Housing, Spatial Planning and the Environment, 1997, p. 19).

The actors in the network

National level
The pattern of sustainable horizontal and vertical relationships between the actors involved
in housing can be called a policy network. Each actor – an organisation or an individual –
has a specific task and certain interests, whilst also pursuing particular objectives and
following certain strategies to realise those objectives. At national level the following
actors can be identified in the field of housing.

One of the 14 Dutch government ministries is the Ministry Housing, Spatial Planning and
the Environment. Responsibility for housing is in the hands of a State Secretary
("staatsecretaris"). In the present Cabinet, the second under prime minister Wim Kok, a
coalition of the social-democratic (PvdA), liberal (VVD) and social-liberal (D66) parties,
the State Secretary for Housing is J. Remkes, a former member of the Lower House for the
VVD. The present Director-general for Housing (the most senior official) is L.H. Kokhuis.
The history of this Directorate-general goes back to 1946, when it was a part of the then
Ministry of Public Works and Reconstruction (See Van der Schaar et al., 1996). 
Because of the supervisory role of national government there is an "Inspectorate" divided
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over eight regional areas and employing a total of 160 people. A distinction can be made
between cyclical, regular and incidental supervision. Cyclical supervision concerns the
fields of accountability on which housing corporations make performance agreements with
the local authority. The object of regular supervision are specific decisions, e.g. regarding a
merger, the selling of property, etc. Incidental supervision concerns action in cases of
fraud, etc. (L. Emmerich, Inspector for the province of Zuid-Holland, interview, 21 August
1998).

The administrative system in the Netherlands consists of two further layers, the provinces
and the municipalities. Their role in housing has been mentioned already. The fourth
component in the Dutch system, the water boards, must be mentioned here, too.

Nationally and internationally operating pension funds, insurance companies and banks act
as institutional investors in housing. They invest part of their assets in houses they have let
for them by locally operating brokers or housing corporations. In particular, housing in the
more expensive segment is involved here.

Project development companies are important actors in the construction of new homes.
Most of them operate on a national or international level.

A specific category of actors are the umbrella organisations: on the national level they
represent the interests of a certain group of actors working locally. 

The more than 500 municipalities in the country are united in the Association of
Netherlands Municipalities (Vereniging van Nederlandse Gemeenten VNG). This
Association has two tasks: service delivery to municipalities and representation of their
interests. It has a Housing and Construction department which gives advice to
municipalities, for instance on privatising a municipal housing corporation. The
department also informs municipalities about the consequences of new government
policies and regulations and formulates model by-laws.

The interests of institutional investors are represented by the Institutional Investors in Real
Estate in the Netherlands (Institutionele Vastgoed Beleggers Nederland – IVBN), an
association with 34 members. All large institutional investors are members. Each member
has a minimum of NLG 100 million invested in real estate. These 34 members cover more
than 80% of the institutional assets invested in housing.

In 1913 the National Housing Council (Nationale Woningraad – NWR) was founded. For
almost a century it represented the interests of "general" (i.e. non-confessional) housing
corporations. In 1911 the first umbrella organisation of Roman Catholic housing
corporations was founded. Later, in 1983, several confessional associations merged to form
the Nederlands Christelijk Instituut voor de Volkshuisvesting (NCIV), the umbrella
organisation of Christian housing corporations (Gerrichhauzen, 1990). In 1998 the NWR
and NCIV merged. Interest representation and service delivery were split. Now AEDES
(Greek for: house with many rooms) represents the interests of the Dutch housing
corporations. It has about 1000 members, jointly providing housing for 6 million people.
The director is W. van Leeuwen (formerly at NCIV). In addition WoningraadGroep BV
was founded, a holding company for a group of companies delivering services (e.g.
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advice) in the field of housing. N. van Velzen, former director of NWR, heads this holding
company.

Another actor in the national network is the National Union of Tenants (Nederlandse
Woonbond). Founded in 1991, it represents tenants, irrespective of who owns their homes.
It this so in various ways: from providing assistance to individual tenants to consultation
with the State Secretary for Housing. 800 locally embedded tenant organisations are
members, and there are also 6,000 individual members. The staff of around 50 is divided
between the section of the Woonbond that is a foundation and the part that is an
association. The foundation part provides "commercial services" such as consultancy work.
The association part looks after the interests of its members (in total 500,000 tenants are
represented). This study is concerned with the association. It supports and gives advice to
tenant organisations in return for a fee. The activities of the Woonbond are funded from
membership fees and a yearly government grant of NLG 2 million (R. van Genugten,
interview, 16 June 1998). 

Several actors mentioned here meet each other on a regular basis in an institutionalised
form. At national level there are several kinds of consultative and advisory bodies in the
field of social housing. Formerly there was Public Housing Board (Raad voor de
Volkshuisvesting – RAVO), an independent official body providing advice in the field of
housing. Founded on the basis of the Housing Act, it had in fact been in existence since
1950. In 1997, RAVO was merged with the Ministry's other advisory councils in the field
of spatial planning and the environment. Thus, the VROM-raad (Council for Housing,
Spatial Planning and the Environment) came into existence. The Council is appointed for a
period of four years. While RAVO consisted entirely of people from the Dutch social
housing field, the VROM-raad also has members from the fields of spatial planning and
the environment. The representation of the social housing field is thus less "heavy". The
minister is not obliged to present his policy plans to this Council, but most policy
documents are presented for advice before publication, and some also after publication. 

The), Council for Real Estate Council (Raad voor Onroerende Zaken – ROZ) is a platform
for consultation between IVBN, the association of institutional investors mentioned above;
the association of estate agents in the Netherlands, NVM; and OLHV, the national body for
consultation between tenants and landlords. As such, the Council is a platform for the
coordination of matters relating to real estate.

The policy changes mentioned above imply the particular relevance of two institutions for
the social housing sector as a whole: the Housing Guarantee Fund (Stichting
Waarborgfonds Woningbouw – WSW) and the Central Housing Fund (Centraal Fonds voor
de Volkshuisvesting – CFV). The first institution is the "guarantee fund" for the sector.
Only housing corporations that are financially solid can participate and obtain guarantees
for their loans. In 1992 40% of the loans for building new homes were guaranteed by the
WSW. The other 60% were guaranteed either by municipalities or financed internally by
the housing corporations themselves, because of their improved financial position
(Gerrichhauzen, 1994, p. 120).

If the financial position of a housing corporation is not sound, it is referred to the Central
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Housing Fund. This Fund can restore the corporation's financial health. The association of
housing corporations, AEDES, the association of the Dutch municipalities, VNG, and the
Ministry of Housing are represented in the board of the Fund.

Apart from these two institutions in the social housing sector there is a bank which
operates specifically on behalf of municipalities and housing corporations, the Bank for
Netherlands Municipalities (NV Bank Nederlandse Gemeenten).

Since 1982 the Minister of Housing, Spatial Planning and the Environment has encouraged
experiments in the field of housing. He does this by giving a yearly grant to the Housing
Experiments Steering Group (Stuurgroep Experimenten Volkshuisvesting – SEV), which
provides him with exclusive advice on this subject. The board members of the Steering
Group are appointed by the minister. The Steering Group focuses on themes such as social
entrepreneurship, housing for the elderly and sustainable construction. In 1993 the SEV
was involved in about 200 housing experiments all over the country (Gerrichhauzen, 1994,
p. 32).

A variety of consultancy bureaus are active in the field of housing. The number of
academics doing scientific research on developments in the sector is limited, however.
Much of this expertise is concentrated in OTB, the Research Institute for Housing, Urban
and Mobility Studies, part of Delft University of Technology. Other academic research in
the field is spread over different universities, e.g. the University of Amsterdam, the
University of Utrecht and Erasmus University Rotterdam.

There are several specialised journals targeting the housing sector, including Tijdschrift
voor de volkshuisvesting (Housing Journal). Contributions by expert authors can also be
found in more general public administration journals such as the weekly Binnenlands
Bestuur (Domestic Administration).

Local level
In principle all the actors mentioned here can be observed working at the local level, too.
But some of them need closer attention here, while a few can be seen only at that level. 

In the eighties E. Heerma, the former State Secretary for Housing, wanted to separate the
different responsibilities of local government on housing. He confronted the municipal
housing corporations with the choice: either privatising; transferring the property to
accredited institutions; or continuing as a municipal housing corporation under some
limiting conditions. A study carried out a few years later revealed that most of the smaller
municipal housing corporations had opted to transfer their property, while many medium-
sized ones had opted to become accredited institutions with local government influence.
The large municipal housing corporations almost without exception opted to become
"normal" housing corporations (De Kam, 1992b). A review in 1996 showed that only 69 of
the original 280 municipal housing corporations were left. 46 of them had plans to abolish
themselves, so that finally 23 would remain; probably the financially more powerful ones
(Nationale Woningraad, 1997a)3.
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In the years immediately after the Second World War private landlords owned 50% of the
total housing stock in the Netherlands (E.H. Klijn, interview, 29 June 1998). Most of their
property was in the older quarters of the larger cities. Probably because they were
perceived to be exploiting the post-war housing shortage, as a category they had a bad
reputation. They were called huisjesmelkers: milking houses. Today private landlords own
only 5% of the housing stock. Many of them sold their property to municipalities and
housing corporations in the flourishing period of city renewal, the seventies. 

At local level private homeowners are actors with which a housing corporation nowadays
may have to deal. Often these homeowners organise themselves into an association. In
1996 the number of associations of homeowners in the Netherlands was estimated at
around 8,000 (Meijer and Sjoer, 1996, p. 1). 

Modern tenants are seen as individual customers of housing services. They pay their rent,
demand proper maintenance and may complain if necessary. In addition, tenants also
organise themselves at local level. In fact, given the legal and policy framework within
which housing corporations operate, tenants are now explicitly invited to participate in the
management and policy-making of their housing corporations. A variety of forms of
"tenant participation" has now developed (Nationale Woningraad, 1995). 

In neighbourhoods and residential districts all kinds of local actors are active and as such
are relevant partners for housing corporations. Examples include the boards of
neighbourhood centres, shopkeepers' associations and schools.

Finally, there are the housing corporations. These may vary from a corporation like
Woning Bedrijf in Rotterdam, the former municipal housing corporation of that city, with
37,000 homes, most of which are small apartments in the 19th-century districts of
Rotterdam; to a housing corporation in a village in the province Limburg, with only a few
hundred homes, all of them single family dwellings with an extra storey and a small back
garden. Obviously, the financial position of the more than 700 housing corporations also
varies. The same goes for the way in which they use their newly acquired scope to act as
"social entrepreneurs". 

A short history
On 21 February 1852 the Vereniging ten behoeve van de arbeidersklasse, the Association
for the Working Class, was founded in Amsterdam by 25 members of the "gegoede
burgerij", the bourgeoisie. Their point of departure was that "building workers' houses
should not be a philanthropic but an economic enterprise". In 1853 the association built its
first block of 18 houses (Gerrichhauzen, 1990, pp. 17-18). In the decades that followed
many housing corporations were founded: as "private initiatives", most of them in the form
of associations. It was to be the 1890s before some enlightened "burgers" placed the
housing problem on the public agenda as being ripe for government intervention. 

The basis for the housing corporation as we see it today was laid in the Housing Act of
1901. In 1905 the municipality of Edam built its first ten "council houses", i.e. houses built
under the Housing Act (Gerrichhauzen, 1990, p. 20). 
After the Second World War the period of Reconstruction followed. Concerted action by
government, employers' and employees' organisations helped keep wages low. As a
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consequence, in an government intervention rather than market forces kept home rents low
as well. The fifties and sixties were characterised by a hive of planning activity at the
Ministry of Reconstruction and Housing, resulting in the construction of hundreds of
thousands of quickly and cheaply built (apartment) homes, particularly in the outer areas
of the expanding cities. Most of these local building activities were managed by the
municipal housing corporations. 

Since the beginning of the eighties the priorities in housing policy have changed. The
problem of the "quantitative housing shortage" had been solved. Moreover, a shift took
place in financial and economic policy away from demand-oriented Keynesian ideas to
supply-side economics and monetarism. The result was the "less government, more
market" programme of the first Christian-democratic/liberal Cabinet of prime minister
Ruud Lubbers in 1982. In housing policy, planning and subsidies as central notions were
replaced by the combination of autonomisation, deregulation and decentralisation referred
to earlier. Of the extensive system of subsidies only the "individual housing subsidy" was
retained for people whose rent was too high in relation to their income, though in a
modified form. 

The first steps for the present new order were taken as early as the sixties. The De Roos
Committee was important here (Faber, 1997 and Van der Schaar et al., 1996). In fact, in
the past century and a half there has been an ongoing struggle in the field of housing. This
will be explained further in the rest of this chapter.

Traditionally, Christian-democrats have stressed the civil society. They focus on "private
initiative" and the association of citizens, and look at housing corporations in the same
way. Liberals are oriented towards the market. They want freedom to run a company; and
housing is seen as just another field for making money. Social-democrats, by contrast, look
to government to solve problems in society.

Battles may be fought in certain periods between these different political-ideological
perspectives as represented by Christian-democracy, liberalism and social-democracy.
After a period of such a struggle a certain ideological hegemony is fixed, being expressed
both in the policy priorities, the dominant policy style, and the institutional design or
ordering of the system as a whole. Sometimes, as in the post-war situation in the
Netherlands, a general consensus of what needs to be done, how and in what setting,
makes a struggle superfluous. Because stakeholders' views on society can never be
eliminated by majority rule, elements of the "competing" perspectives remain incorporated
in the situation of a new hegemony. 

It could be said that in the history of housing in the Netherlands each of the three
perspectives mentioned has successively experienced such a hegemony. As N. van Velzen,
director of the largest umbrella organisation of housing corporations for many years, put it
in an interview with us: "In the first phase (of the history of the sector) there was an
orientation towards the members; in the second phase towards government and in the third
phase towards the market". In the same interview N. van Velzen also said: "The first phase
can be characterised as "social". The second phase was dominated by government: quantity
was the issue. The third phase, which we are in now, could be characterised as "managerial
and social"" (N. van Velzen, interview, 20 August 1998).
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The three political-ideological perspectives appear to provide different positions in coping
with the dilemma once formulated by J.W.G. Floor, a senior government housing official
in the sixties and director-general in the seventies: "How could a maximum of freedom for
housing corporations be combined with a maximum guarantee for government as far as an
effective and legitimate expenditure of public means is concerned?" (Van der Schaaret al.,
1996, p. 149). This takes us to the heart of the subject of our research. In the next section
we will look at what the different actors in social housing think about government, profit
and nonprofit, and especially about the impact of the latter.

4.3 Findings on impact
Does the presence of nonprofit organisations makes a difference, and if so, what kind and
how much? That is the central question in this impact analysis. In this section we shall
answer this question for the field of social housing in the Netherlands. We look at the five
functions and three drawbacks attributed to a nonprofit mode of organising and managing
public tasks, in relation to a profit and government mode. The findings presented here are
based on the study of a variety of written sources, the insights from which are related to
the results of a number of interviews with key functionaries (See chapter 1). 

We start with some observations by actors in the field on the government/profit/nonprofit
distinction as such.

Distinction
The term "nonprofit" is immediately and unanimously associated with the private housing
corporations that are now (again) at the centre of Dutch social housing. "Profit" is
associated with the institutional investors and the agents managing their property; the
project developers – though they generally do not rent out homes – the consultancies
active in the field and the small number of private landlords. "Government" is associated
in the first place with the municipal housing corporations, of which few remain. Of course,
in addition respondents are aware of the specific policy-making and supervisory role of
national government as well as the recently redefined role of local government. 

H. Priemus, director of OTB, a research institute specialising in housing, urban and
mobility studies and an expert in the field, puts it like this: "One could very well make the
distinction you are using. If we look at the ownership relationships in the existing housing
stock, we see a division into three parts: public property (municipalities, who are hiving
off their stock increasingly to private housing corporations); private housing corporations
(with the emphasis on nonprofit), not-for-profit institutions and ecclesiastical institutions;
and commercial landlords ("private", which is what the corporations are, too). The rest of
the housing stock comprises privately owned homes; the owners of these are self-
providing" (H. Priemus, interview, 3 September 1998).
.
N. van Velzen, director of WoningraadGroep and of the former NWR, one of the two of
housing corporation umbrella organisations, gives the following comments on the
distinction: "The essence of the distinction between nonprofit, for-profit and government
organisations in social housing lies in the attention for the consumer, especially one in a
situation of relative arrears. For-profit organisations – institutional investors and project
developers – work for the consumer with purchasing power. Providing owner-
occupied/rented homes for the less well-off consumers is the business of the private
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corporations. (...) Government is now concerned with facilitating; it creates the conditions
within which for-profit and nonprofit organisations can operate. Until the Heerma era
(former State Secretary for Housing) things were different; then government's role was
regulating and organising. The municipalities in fact no longer distinguish themselves from
national government. Their role now is in direct line with that of national government;
acting as a facilitator" (N. van Velzen, interview, 20 August 1998).

"In housing there are builders, managers, framework-setters and rule-makers, investors and
financiers". (...) "What "nonprofit" is, is not that easy to determine. The housing
corporation of today is allowed to make profit, but the surplus must be used for the
corporation again." (...) "Much has changed in the role of the municipality. It hardly
manages dwellings any more; for 99% that has become a matter for the private housing
corporations. On the other hand local government is more involved in framework-setting.
It negotiates and is a party in systems of agreements" (R. Grotendorst, director of a
housing consultancy, interview, 19 August 1998).

""Social housing" was always the social rented sector. Now it also particularly means:
owner-occupied homes for the middle class. Only a rudimentary government task in the
sense of steering is left. Government has now become more of a "director" and inspector,
with only a few tasks remaining in the area of subsidies. One could say that "social
housing" has become "housing"." (...) "Government clearly has a new role: facilitating,
supervising. Plus the legal task in the background. In the event of incidents government
can quickly become active again" (F. ten Cate, journalist, in interview, 1 October 1998).

Though the three modes of organising and managing public tasks in the domain of housing
are clearly identified, some of our respondents state the following about profit versus
nonprofit: "But the borders are becoming blurred. Increasingly they (institutional investors
and housing corporations – PH) are serving the same target groups. They are now neither
fish nor fowl, but want to have it both ways" (G. de Nekker, director of the umbrella
organisation of the institutional investors in real estate, interview, 13 October 1998). F.M.
Erkens, director of the former municipal housing corporation in Rotterdam, puts it this
way: "One can see the borders becoming blurred. There is an enormous tragedy behind
this. You have to be an entrepreneur. All these housing corporations were subsidy
recipients; very protected, they were "housing associations". There was project financing.
Then came Heerma's "grossing-up operation": setting off future subsidies against
outstanding loans. And then, suddenly, you were running a business! (...) You had to begin
operating in "the market", but in fact you were no competitor; you did not have the
necessary expertise. There were 300 employees here; perhaps there were one or two of
them who had a bit of an understanding of the new situation. Actually, it involves playing
the entrepreneur. That involves societal risks. What is at stake here is an authorised
blending of private risks using public means." (F.M. Erkens, interview, 30 September
1998).

The private housing corporation, or the housing corporation for short, now can be
identified not only as the central organisation in social housing but also as the central
nonprofit organisation in this domain4. Looking at rented homes, and given the limited role
of municipal housing authorities, in this section we focus primarily on the (private)
housing corporations and their relationships with their for-profit counterparts.
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Service function: Quality
Is the quality provided by housing corporations better than that provided by institutional
investors/brokers and municipal housing corporations – as far as the latter still exist? 

In 1992 research was carried out into the service delivery of housing corporations and how
it was rated by tenants. The conclusion was that housing corporations at that time were still
very much focused on their original tasks of maintaining and managing their property,
though there was room for improvement there. New forms of service delivery, such as
offering greater as regards modifications made to the home by the tenant, were no longer
taboo, but in 1992 were not yet institutionalised (Van den Broeke, 1992).

Quality is a multi-faceted term; and the conclusion is therefore also a mixed one. A
distinction can be drawn between the quality of materials used to build a home,
architectural quality, and quality of maintenance. The concept of "service" can also be
considered in the narrow sense, and then there is "social quality" and the cost/benefit ratio. 

Institutional investors invest in homes in the more expensive segments of the rental
market. They therefore score better in terms of quality of material used in a kitchen or
bathroom, for example. The apartments built in large numbers in the first two decades after
the Second World War, in particular, were constructed in a "cheap" way; though they have
since been renovated in almost every Dutch town, resulting for example in fewer but larger
rooms.

Recently, inspired by their new position, housing corporations have begun paying more
attention than they themselves did in the past, but also than their for-profit counterparts, to
the quality of the architecture of their housing projects. Sometimes this is an explicit
aspect of local government policy. Drastic city and urban renewal in The Hague, for
instance, has turned the 19th-century Schilderswijk district into a quarter that draws
attention from architects all over the world. Institutional investors and agents, but also
project developers, generally choose what appears to be selling well. As a consequence the
architectural quality of their homes is more mainstream.

"Nonprofit" offers higher quality than private landlords as far as maintenance is concerned,
and perhaps also higher than institutional investors. While housing corporations hold there
property over a longer period, institutional investors dispose of their housing stock – being
a means instead of an end – much sooner. Therefore the need for the former to keep the
quality of their property high by maintaining it with care is greater than for the latter. 

"Service" in the narrow sense may be reflected in expensive rented apartments with a
concierge, etc. Housing corporations, especially in recent years, have been focusing on this
aspect much more determinedly. Approaching their tenants as "housing consumers", they
very often offer 24-hour accessibility and provide a similar standard of service.

Several of our respondents mention "social quality" as an area where housing corporations
score better than their for-profit counterparts. Because of the nature of their "mission" the
corporations have more eye for the acute situation a customer may be in. 
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Institutional investors point to the fact that the housing stock of housing corporations has
for decades benefited from millions of guilders in government subsidies and tax breaks.
However, it should be remembered that institutional investors themselves have also
received quite substantial subsidies in the recent past. Finding themselves competing
against these housing corporations in the commercial market now, institutional investors
talk of unfair competition. When these "sunken benefits" are included, however, it is not
certain that the cost/benefit ratio works out in favour of housing corporations. If these
advantages are left aside, however, it appears that of the three types of organisation the
housing corporations provide the most value for money. 

Apart from the variety of aspects of quality, the answer to the question is time-dependent.
In situations of vacancy the suppliers of homes provide more service. Since the
quantitative problem of the post-war housing shortage has largely been solved, quality has
now become an issue throughout the sector. Overall, the result is a degree of convergence
between "nonprofit" and "for-profit" organisations in particular. 

Service function: Equity
Do housing corporations provide a greater variety of homes? Specifically, do they serve
specific income categories better? Is there more differentiation in rents for income groups
with housing corporations than with their for-profit counterparts?

There is a rents policy in Dutch rented housing. The main lines of the policy are laid down
in the Rented Housing Act 1979. According to this law, which has been amended since
then, landlords may raise the rent of their homes once a year. National government
determines the maximum percentage of this increase. Despite a liberalisation of the rent
policy government still wants to ensure that enough houses remain financially accessible
for the target groups. Consequently national government strives for a moderate
development in rents. It encourages municipalities and housing corporations to enter into
agreements on the minimum size of an affordable stock of homes (Ministerie van
Volkshuisvesting, Ruimtelijke Ordening en Milieubeheer, 1997a).

The target groups mentioned are in the first place people with a lower income. In its
Annual Report 1997 the former NWR, the general umbrella organisation of housing
corporations (now known as AEDES), states the central aim of housing corporations as
being: "providing as a priority housing to persons who, by circumstance, experience
problems in finding adequate housing. Primarily, these are people with a low income, as
well groups that need special attention, such as the elderly, disabled and asylum-seekers"
(Nationale Woningraad, 1997c, p. 10). In a special publication with the title Gewoon
wonen waar het kan: Woningcorporaties op de bres voor bijzondere aandachtsgroepen
("Just living where it is possible: Housing corporations at the breach for groups needing
special attention") (1996) the umbrella organisation gives an overview of what housing
corporations do in this field. The overview includes projects such as care homes for older
people; adapted houses for persons with a physical handicap; sheltered housing; provisions
for mobile home-dwellers, for asylum-seekers, for fleeing wives, for people living on the
streets, for young vagrants.
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"The Hague Housing Corporation builds for special groups
What possessed The Hague Housing Corporation to build houses on the grounds of a psychiatric
institution for present and former patients and staff and to bear the full risk as developer,
including for the infrastructure? The answer is as simple as it is clear: the social object. 

Just outside the city of The Hague lies the Bloemendaal psychiatric institution, where around 600
patients receive treatment. The institution consists of different departments in different buildings.
Among others is a closed department, a day care unit and houses for drug-dependent mothers.
"Living community" would be a better name for Bloemendaal. Patients, ex-patients and
employees were in great need of sufficient living accommodation in 1992. The institution's
management therefore contacted the The Hague Housing Corporation (with 22,000 homes and
then still the municipal housing corporation). 

Originally, the aim was to house staff and patients in the existing stock. However, The Hague
Housing Corporation did not think they could manage this, given the market situation. The
Corporation was concerned, though, and certainly wanted to cooperate in solving the problem of
Bloemendaal. The Corporation suggested looking for possibilities on the grounds surrounding the
psychiatric institution. Bloemendaal's management was not immediately enthusiastic about this
proposition. The intention was to let (groups of) patients live on their own, not in isolation but in
a mainstream district. Given the fact that this could not be achieved, those concerned were
realistic enough to see that a good alternative would be to bring the district to the patients, a
process known as returned integration. Such a district would also be an important aid to staff
recruitment.

The Bloemendaal project was not the first time The Hague Housing Corporation had built for
special groups. Mr Bouwhuis, the Corporation's manager, says: "We have been building for
special groups for years. We have built for foreign students, conservatory students, elderly people.
We treated the assignment of building for former psychiatric patients as building for single
households." Building for special groups is often not a prestructured plan, but is usually the result
of a combination of circumstances, in which anticipating the demand plays an important role,
Bouwhuis believes. In The Hague the supply of student homes has long been an important policy
aim via a covenant between municipality and corporations. "That has created a general
framework, to which a particular interpretation can be given. That interpretation is often steered
by politicians."

Source: translated from Nationale Woningraad (1994), Bevlogen zakelijkheid: De corporatie als
opdrachtgever. (National Housing Council (1994), Inspired professionalism: The housing
corporation as client), abstract from pp. 83-88.

Priemus states: "Housing corporations are the only institutions in the Netherlands that in
recent years have provided reasonably priced housing for asylum-seekers and status-
holders, often in close cooperation with the Dutch Refugee Council. That is no mean
achievement" (Priemus, 1996a, p. 38).

Until recently, the then still flourishing municipal housing corporations could have been
seen as having the highest score on the equity scale. In the large cities, such as Amsterdam,
they literally divided up the available social housing. In a historic context, they looked
after special groups, while the housing corporations focused primarily on ensuring equity
for educated workers. "With the municipal housing corporations, in terms of service
delivery we saw less quality, less awareness of costs, but also equity with a high profile"
(H. Priemus, interview, 3 September 1998). 
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Now the corporations generally perform an equity function. Their for-profit counterparts
use bottom lines for fixing the rents for their housing stock, especially far as income is
concerned. At the same time, for housing corporations, which are now "social
entrepreneurs", equity – once their raison d'être – is no longer an exclusive objective.
Many corporations now seem to be seeking to diversify their housing stock, by building
homes to be rented or even bought by people in middle-class income categories. The
consequence is a convergence: for-profit and nonprofit landlords are increasingly meeting
in the market where they both provide homes for a large group of people with a middle
income. On the other hand, the tax advantages mean that buying rather than renting a
home is within reach of a growing section of the population.

Service function: Costs
Though many aspects of social housing in the Netherlands have been the subject of
research, the question of whether the costs of housing provided by housing corporations
are lower than for housing provided by institutional investors and agents cannot in fact be
answered due to a lack of data. Moreover, making judgements with regard to costs implies
that those costs must be specified. One approach might be to look at the "investment costs"
(= construction costs and cost of land) of a single home, or at the gross costs, for example
including costs of maintenance. This would make it possible to include the subsidies and
tax benefits received – or not – by housing corporations over the years. 

The answers given by our respondents confirm the variety of aspects that are at stake here.
N. van Velzen, former head of NWR, the housing corporation umbrella organisation,
states: "When one looks at similar performance levels, housing corporations are working at
lower costs. There are three reasons for that. They have always benefited from a
favourable fiscal climate (no corporation tax). Second, they work directly for the tenant
and do not use intermediaries; the Algemeen Burgerlijk Pensioenfonds (ABP: the main
pension fund for government employees), by contrast, deals with 600 different agents for
its 60,000 homes. And thirdly, housing corporations work more professionally than agents.
They sometimes sell off housing stock, practise housing management and are sometimes
market leaders" (N. van Velzen, interview, 20 August 1998). Other respondents also stress
that housing corporations invest a good deal of maintenance in their property; the other
landlords are planning such maintenance. This drives up the costs.

At the level of institutional investors the following position is voiced: "As far as
maintenance is concerned there is no difference. The costs of acquisition are different;
there is a different mode of financing. If the subsidies received by housing corporations are
added, I'm not sure whether the for-profit sector wouldn't be cheaper. Because the price of
land to for-profit organisations is always passed on, the prices for the latter are always
higher. There is another difference. Capital demands a return on investment; the money for
your pension fund must be invested profitably. Housing corporations do not have this
constraint; they can use capital as they choose. They deal with capital differently. We call
that unfair competition. We are proponents of a split: The housing corporations should in
our view be allowed to serve only those on lower incomes. The public capital they have at
their disposal would then be used only for the benefit of those in real need. First, of
course, there should be a real "payment" of the subsidy received. Thereafter all parties
would be able to operate from a position of equality" (G. de Nekker, interview, 13 October
1998).
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Cost-awareness has now become firmly established throughout the sector. Efficiency is
receiving more attention. Benchmarking is being practised. Housing corporations are now
also practising "portfolio management". 

Innovation
Are housing corporations more innovative than their profit counterparts? As far as
technical innovation is concerned – building constructions and techniques, new materials,
etc. – in the view of Priemus the building industry is not one of the most innovative
(interview, 3 September 1998). But there are other areas of innovation that are relevant
here as well, such as financial and ownership constructions; programmes for the building
of special homes; environmental aspects. 

The latter dimension receives explicit attention in government policy. "In the Dutch
government's view, "sustainable building" must become standard or normal in Dutch
building practice. There is more at stake here than minimising the impact on the natural
environment of the building process from design to demolition. Increasingly, there is a
need to exploit the opportunities provided by an individual location, and to create
attractive surroundings where people can live with pleasure. A housing estate that lasts for
years, needs little maintenance, is liked by the people living there and can adjust to new
living demands in a flexible way, can be called sustainable in the purest sense of the word"
(Ministerie van Volkshuisvesting, Ruimtelijke Ordening en Milieubeheer, 1997a, p. 49).

The search for new partners at the local level may also be called innovative. For instance,
in some municipalities housing corporations have teamed up with care institutions on
"home care" projects. In doing so they are responding to recent changes in government
policy in the field of care, which have resulted in enabling older people to continue living
in their own homes for as long as possible, supported by specific provisions. "A joint desk
for the housing corporation and the care institution very much appeals to the imagination",
says A. van der Kooi in an article on the prospects for developments of this nature (1997,
p. 20).

An interesting example of "social" innovation is provided by Woondrecht, the former
municipal housing corporation of the city of Dordrecht. R. Hagens, area manager: "We are
more innovative than "government organisations". Innovating costs money, development
money. The degree to which innovation takes place varies among housing corporations as
much as it does in the corporate business sector. At the moment we build specifically, i.e.
for specific target groups: take our residence hotel, for example. The question is: do you
feel that necessity and are you going to do something about it? All of us here have an
urban renewal background, so for us innovation is not something alien. Take building
techniques, for instance: you are always looking for companies with new products. And
take sustainable building: there is association for it, the secretariat of which is operated by
us. We utilise solar panels; we have a policy of discouraging the installation of central
heating after renovation; we were a member of NOVEM, the Dutch Association for Energy
and the Environment. Sometimes we experiment. For instance, we do not mow the grass in
the garden of our residence hotel; we have a flock of sheep for that. We have a biogas
installation there, too. The nonprofit motive has always been more of a driving force in the
field of the environment than profit. Why? Because extra investments are only partially
repaid" (R. Hagens, interview, 26 June 1998).
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Clearly, Woondrecht is a housing corporation operating at the forefront of innovation. This
approach has earned the corporation a special award for its achievements in the field
(Provincie Zuid-Holland, 1998). 

A Dutch national newspapers recently published a report on a new experiment by a
number of housing corporations, called Huren Plus ("Renting Extra"). It is presented as a
new "rent product" and means that tenants can use various services via their tenancy
agreement. Those services may vary from grocery deliveries if a tenant becomes
incapacitated, through to house and garden maintenance. There is also the product
Huurvast ("Rent-fixed"), whereby tenants can pay the annual increase in their rent in one
lump sum. The "Do-it-yourself rented home" has already become almost standard. Some
housing corporations have showrooms where tenants can buy the kind of kitchen or
bathroom they prefer and install it in their (rented!) home themselves. The union of tenants
is critical about these innovative developments and speaks of a certain "madness" (NRC
Handelsblad, 13 April 1999).  

Some housing corporations also offer their tenants mixed rent/buy contracts (koophuur).
Then tenants become the owners of the inside of their home, and can make as many
changes to it as they wish, while the housing corporation, as owner of the "shell", remains
responsible for the maintenance of the building fabric.

Several respondents stipulate that it is often local government that challenges housing
corporations to employ innovation, especially of a "social" kind. Of course, the degree to
which this actually happens depends on the political composition of the local government
coalition concerned; its political priorities and its stake in urban and/or social renewal.
Where a municipality had a tradition in this respect and used its municipal housing
corporation as a political instrument for achieving its policy goals, this may continue to
have an effect when the municipal housing corporation is later turned into a "normal" one.
It may then depend on the type and objectives of the new management as to whether the
newly autonomous housing corporation focuses particularly on the more commercial
dimension of its work – possibly as a reaction to its perceived "bureaucratic" background –
or whether the social dimension is given prominence. 

A second reason for the innovation being aimed at by housing corporations is the fact that
they have to take care of their property for a longer period, and are therefore used to
looking ahead. "Building and managing homes for investors is a means, but for housing
corporations it is an end. Therefore, the latter will be more focused on innovation (homes
for senior citizens, etc.) than investors, for whom housing is simply one of the ways of
obtaining a return on investment" (H. van den Akker, interview, 20 August 1998).

The third reason behind the innovation housing corporations seek is mentioned by Klijn,
an expert on housing: "We are seeing a broadening of the housing market. What do I build,
given the demands of the various occupant groups? For one thing has become clear: there
are different groups, with different preferences. There is a segmentation of the demand-
side of the market. This creates an urge, a pressure towards innovation" (E.H. Klijn,
interview, 29 June 1998).
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The overall answer to our question is unanimous: as far as innovation is concerned: the
impact of the nonprofit organisations is greater than that of the for-profit ones. The way
"the market" works implies that institutional investors follow the middle of the road. As G.
de Nekker of their umbrella association states it: "Yes. Housing corporations are more
innovative than my members. The reason for that is the discipline of the market. Investors
have always had less need for innovation, because they were able to buy property of better
quality. If housing corporations see themselves confronted with vacancy, they are going to
look for innovations. With housing corporations the need for innovation is greater. The
housing corporation is a frontrunner and as such is a welcome example for us. Investors
will innovate too, but at a later stage. One of our members is doing so already. In terms of
manpower, housing corporations are better equipped for it" (G. de Nekker, interview, 13
October 1998).

Advocacy and social change
Are housing corporations acting on behalf of others more involved in social change? It
could be said that the origins of housing corporations lies in the advocacy function. The
history of the housing corporation is one of "private initiative", as is the case in many
domains of the Dutch Welfare State. Before housing became "social housing" and a subject
of government policy (a hundred years ago), educated citizens of a particular denomination
saw the relevance of good housing for workers within their ideological "pillar" and took
the initiative to form the first housing associations. 

The general character of this advocacy background of the nonprofit organisations in Dutch
social housing remains undisputed. "The raison d'être of housing corporations at the
beginning of this century was very clear. From a historical perspective the housing
corporation as an institution came into existence as a reaction to the disadvantageous
consequences of the Industrial Revolution and the accompanying urbanisation. These
processes led to poor living conditions for the working class. Improving the living
conditions of that working class was the housing corporations' mission at the beginning of
this century. Their aim was clear: raise living standards; improve living conditions. The
names of several housing corporations of that time clearly reflected their mission. Some
examples: Beter Wonen, "Better living"; Verbetering Zij Ons Streven, "Improvement is our
aim"; Vereeniging tot den bouw van Werkmanshuizen, "Association for the construction of
workers' homes". Furthermore, there was a clear conviction that the promotion of private
home ownership for workers would not be right. The construction by housing corporations
of good-quality, affordable rented homes was the best way to improve the living conditions
of the working class. This aim for decades motivated numerous zealous volunteers towards
the realisation of their sacred policy ideals. Housing corporations were thus seen as a
vehicle for the emancipation of the working class. The aim of housing corporations was
not separate, but embedded in the aim of the entire working class movement to improve
the working class's lot. This drive for emancipation, together with other factors, led to the
rise of the welfare state as it took shape especially after the Second World War"
(Gerrichhauzen, 1994, pp. 24-25).

Even today, the advocacy function of housing corporations is unanimously seen as being
greater than that of their for-profit counterparts. The function relates both to their tradition
and their present task. Housing corporations are pinned down on this advocacy function by
their central position in the present legal and policy framework on social housing. Via

81A HYBRID DOMAIN: THE FIELD OF SOCIAL HOUSING



performance agreements local government ensures that housing corporations take their
share in processes and projects of social renewal, etc. The case of the Woondrecht housing
corporation presented above is interesting here, because it shows something of the
differences between municipal and private housing corporations on this point. R. Hagens
of Woondrecht, now a "normal" but formerly a municipal housing corporation, says: "We
have a tradition on this point. The traditional housing corporation was there for the
working man; not for the unemployed immigrant, the former psychiatric patient. There
used to be quite a difference between municipal and private housing corporations. There
were special districts for the white working man: Heveadorp, Betondorp (dorp means
village, PH), Kijfhoek. The working population has changed, and now includes immigrants
too. There used to be such a thing as "housing social work" (woonmaatschappelijk werk),
the "housing school" (Woonschool). They had an educational, upbringing task. Today we
have only a managerial task, for example on mobile home sites. We more or less came into
existence because of that advocacy function. British and American people do not
understand that, that you can steer via renting. You cannot control drug dealers who are
private homeowners, like in American ghettos; you can only do so using the law. In
Canada that is different: there are more "co-ops" there; which resemble housing
corporations more closely. We in the Netherlands have more possibilities for "steering""
(R. Hagens, interview, 26 June 1998)

L.H. Kokhuis, the present director-general, calls the housing corporations "much more
alert" (L.H. Kokhuis, interview, 9 June 1998). At the same time, to a greater extent than in
the past housing corporations are also concerned with other considerations besides
advocacy. "What is the situation in my market?" is today not only a question for an
institutional investor or a project developer, but also for a housing corporation (F. ten Cate,
interview, 1 October 1998). Priemus says: "The problem is: Whom does the housing
corporation belong to? (...) The societal anchoring of the housing corporation no longer is
guaranteed" (H. Priemus, interview, 3 September 1998).

Expressive function
Do housing corporations more than institutional investors offer opportunities to the people

they provide with homes to express certain values? Indisputably, in the flourishing period
of "pillarisation" this was the case. Until the sixties, if a man was a Roman Catholic
worker, living in the south of the country, he worked for a company with a Roman
Catholic management. His wife bought groceries in a shop run by a Roman Catholic. His
children attended the Roman Catholic school. In the evening he would read a Roman
Catholic newspaper, perhaps play tuba in one of the local Roman Catholic harmony bands
or listen to radio programmes by the Roman Catholic (national and public) broadcasting
company. When there were elections, he would vote for a member of the Katholieke Volks
Partij, the Roman Catholic People's Party. And of course, he lived in a house rented from a
Roman Catholic housing association, and was usually a member of such an association.

For a Protestant worker it was a similar situation, and for a social-democratic worker as
well. Each "pillar" had its own institutions and the housing association was one of them
(for historical examples see Gerrichhauzen, 1985 and 1990). L.H. Kokhuis, the director-
general of housing, formulates it like this: "In earlier days (until recently) the possibilities
for expressing specific values in the nonprofit organisations were substantially greater.
There were two umbrella organisations: the Nationale Woningraad and the Christian
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umbrella, NCIV. Since 1 May 1998 there has been just one organisation: AEDES. That is
the Greek word for house, a building with many rooms. A profound "de-pillarisation" has
taken place. Though you could still identify that expressive function in the countryside, the
trend is unmistakably one of managerialism. That is why a convergence is to be expected
in the direction of a further diminishing of the possibilities for expressing specific values"
(L.H. Kokhuis, interview, 9 June 1998). Other respondents give similar statements: "The
pillarisation in housing has completely disappeared. The relationship between tenant and
housing corporation has become much more businesslike. The only exception is the
possible formation in the near future of an Islamic housing corporation. We saw this trend
with the merger between the NCIV and the NWR, the Protestant and general umbrella
organisations: There were no complaints from the "pillars". People are finding common
ground in the managerialist mission" (F. ten Cate, interview, 1 October 1998). 

"The idea of "this housing association is ours" has virtually disappeared" (R. Grotendorst,
interview, 19 August 1998). The assumption can be made that a traditional bond between
tenants and housing corporation in which the former have the possibility of expressing all
kinds of ideological values, can perhaps still be found in a minority: housing corporations
which have the form of associations, in towns or villages rather than cities. And perhaps
also in a single large former municipal housing corporation like Woning Bedrijf in
Rotterdam. The latter was praised by the National Union of Tenants (Woonbond), for the
bonds it is maintaining with its tenants. 

R. van Genugten of the National Union of Tenants (Woonbond) states: ""Being anchored in
society": that is what the housing corporations have shaken off in a short time" (R. van
Genugten, interview, 16 June 1998). On the other hand, the values of the tenants
themselves have also changed. Being secularised and generally fairly highly educated,
many see themselves now as being "their own boss" (Hupe, 1996). The main thing they
want from a housing corporation is value for money. Efficiency has become a new value
tenants want to see expressed. "In the fifties the housing corporation was also culturally
active; it performed an emancipatory function. Nowadays that is much less the case,
because a) the neighbourhood is now no longer for everybody; b) the housing corporation
concentrates on a number of core tasks and c) an "association" is seen as amateurism. Most
housing corporations now have the legal form of a foundation, with a professional
manager, a Supervisory Board and tenant participation. There is internal and external
democracy. Checks and balances are present in separate legal bodies located outside the
housing corporation, in which tenants are organised as customers. Thus, that expressive
function is much less expressed within the corporation itself.(...) Besides, the stock of
clients is much more differentiated than in the past" (H. Priemus, interview, 3 September
1998).

Community-building
Are housing corporations more involved in community-building such as neighbourhood
activities? Numerous housing corporations are involved in "neighbourhood management":
managing the public domain in the neighbourhoods where they have their dwellings.
Unlike their for-profit counterparts they have an inherent tendency to do this. Besides, they
have an interest in doing so because it is important to keep the areas around their property
in good order. Finally, involvement in "neighbourhood management" is an element of the
legal and policy framework for which housing corporations are held accountable. 
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R. Hagens of the Woondrecht housing corporation: "There is a square in Dordrecht, the
Krispijnplein. We built an office-cum-training centre for immigrant women there. We did
so a) for these women, b) to counteract the drug dealing on that square and c) because we
wanted to put an attractive building there" (R. Hagens, interview, 26 June 1998). 

In general the interplay between municipality, housing corporations and residents appears
good. But the intensity of this relationship varies. Local government has become a
"director of operations" and partner, instead of being a housing manager itself. 

Though institutional investors have much less property in problem areas, they appear to be
paying more attention to neighbourhood management than in the past; at any rate, it has
become a subject for their umbrella organisation. Conversely, housing corporations include
cost/benefit considerations in their decision-making more than they used to. N. van Velzen
of WoningraadGroep puts it like this: "Community-building is similar for all three kinds of
organisation. The main focus used to be on the dwelling; now it is on the broader concept
of living. Previously, about twenty years ago, there was only a tenant; now it matters what
is important to the client. The neighbourhood: safety, amenities, but also the social
structure. Until recently municipalities led the way, now housing corporations do. Private
landlords also join: it is no longer the intention that the owner should settle the whole bill"
(N. van Velzen, interview, 20 August 1998). 

Particularism
Do housing corporations favour people from their own circle more than their for-profit
counterparts? Doing something for your members was the raison d'être of housing
associations. "Favouring people from one's own circle was at the root of the whole
movement" says Ten Cate (F. ten Cate, interview, 1 October 1998). Klijn points out that
there was a combination of particularism and paternalism with the two former umbrella
organisations of housing corporations, which no longer exist. They always occupied a
powerful position, with hardly any competition (E.H. Klijn, interview, 29 June 1998). 

On the level of specific housing corporations, too, particularism can still be seen here and
there. In Tilburg the housing corporations decided on a policy that inflames critics, because
it is seen as discriminating. "This "Tilburg model" takes into account whether a
household's lifestyle fits in with the social climate of the street and neighbourhood in
which a house that becomes vacant is located. Particularly, it judges whether the present
inhabitants will accept the newcomer. Mr Wijsman, secretary of the Union of Housing
Corporations (Unie van Woningcorporaties), justifies this policy as follows: "We aim for
neighbourhoods with stable living environments, in which current inhabitants as well as
new tenants can enjoy living. That is why we want to prevent the creation of
neighbourhoods with overly large concentrations of ethnic minorities or other home-
seekers from specific target groups. The low degree of acceptance by the current
inhabitants would otherwise certainly lead to tensions." In Tilburg the housing corporations
employ a form of "social engineering". This means that the distribution of homes is
actively controlled. Home-seekers are placed in appropriate housing. The housing
corporation has views on a balanced population structure, and aims for homogeneous
neighbourhoods in heterogeneous districts. The manageability of these distribution
processes is regarded as high" (Gerrichhauzen, 1994, pp. 87-88). 
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The respondents who think particularism can be observed expect it to be present more with
housing corporations than with the municipality and in towns and villages more than in the
cities. Professor Priemus points to the dynamics in time and place in this respect and to the
fact that brokers, too, keep an eye on their risks. They look at the sources and level of
income of a tenant, while housing corporations may look more at the chance that problems
will occur (H. Priemus, interview, 3 September 1998). Others state that brokers are less
bound to use objective criteria.

Most of our respondents state that in the sector as a whole the heyday of particularism is
over. The notion of "We'll arrange this for you" vanished with the disappearance of the
old-style housing corporation. W. Vos of the Association of Dutch Municipalities clearly
states: "The Housing Act does not allow it" (W. Vos, interview, 19 August 1998). But there
are also no reasons for it, says N. van Velzen of WoningraadGroep: "As early as 1969 we
decided that membership of a housing corporation association could no longer play a role
in whether someone was successful in renting a house. Favouritism does not occur either
a) because local government is alert; b) because tenants' organisations are; c) because the
market does its job: in the seventies we had the first wave of vacancies; d) because Dutch
culture is opposed to discrimination" (N. van Velzen, interview, 20 August 1998). "The
main policy of a housing corporation nowadays is: "We want to provide homes in
"normal" housing projects to "normal" people. We want to house others, such as drug
addicts, in special projects" (F. ten Cate, interview, 1 October 1998). Another respondent
puts it like this: "There is less particularism than there used to be, or at least in less visible
forms; perhaps more explicit, more objectified. A supply model is used in the allocation of
housing; there is positive selection now." (E.H. Klijn, interview, 29 June 1998). 

Paternalism
Is the attitude of housing corporations more than the attitude of their for-profit and
government counterparts one of "We know what is good for you"? In a study of modes of
living, inconvenience and "social management" in the homes of housing corporations
Kullberg, Van der Heijden and Adrianow give the following historical sketch: 

"In the second half of the nineteenth century a refinement offensive arose in the field of social
housing, in which the bourgeoisie sought to impart to the workers a correct and proper living
conduct. While the bourgeoisie before had barely had anything to do with the working class
(including because of the fact that the well-off and the poor lived in separate areas, which meant
the middle class was not "troubled" by the workers), this changed in the course of the nineteenth
century. Among other things because of urbanisation, the accumulation of people in the cities and
the outbreak of epidemics, the bourgeoisie increasingly came into contact with the workers. The
bourgeoisie then became actively engaged in "teaching the workers how to live"." (Deben, 1988) 

In the refinement offensive the bourgeoisie sought to end what they saw as the undesirable and
inadmissible conditions in which the workers lives. In particular, they focused on the poor
sanitation in the living areas. In addition, a link was made between the "low standard of
cleanliness" and the "morality" of the workers on the one hand and their living conditions on the
other. According to the bourgeoisie, workers "lived from one day to the next" and did not have
any self-control. They lived on top of one another and made noise (Deben, 1988). 

Through "teaching how to live", the bourgeoisie sought to impose on the workers bourgeois
standards and values. It was seen as important that workers should be raised to value family life,
so that criminality would decrease and workers would behave like decent citizens.
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A number of measures were taken in the context of the refinement offensive. For instance,
woonscholen, "living schools", were founded: separate living institutions where living skills could
be learned; housing associations, municipalities and factories that owned houses appointed house
supervisors, later professional female house supervisors, and applied a strong selection process
with regard to allocation. Particularly at the moment that educated and organised workers began
to distinguish themselves from other workers (at the start of the twentieth century), accounts of
different behaviour came to the fore. The "decent" workers adhered to the same ideas on proper
living conducted themselves like the bourgeoisie and moved as soon as they were able to a better
home in a better neighbourhood. Those who stayed behind were increasingly characterised as
"antisocial". They were also considered "inadmissible" for new homes. The call to place this
group in special separate "upbringing complexes" became stronger and stronger. There was a
desire to teach "maladjusted" residents how to live properly before they could be allowed to live
in ordinary homes. "Living schools" existed until the sixties." 

Source: translated from Kullberg, J., Heijden, W.A.T. van der & Adrianow, J.A. (1996),
Woonstijlen, overlast en sociaal beheer in corporatiewoningen (Living styles, nuisance and social
management in corporation houses) pp. 19-20 

The tradition of the sector is thus a very paternalistic one. The Housing Act of 1901 was
based on this tradition. Nowadays, the phenomenon of "house rules" both in the homes of
institutional investors and housing corporations is accepted as normal. An association of
private apartment owners is not allowed to do anything it wants. The Supreme Court of the
Netherlands (Hoge Raad)5, the highest judicial body in the Netherlands, decided that only
rules of order are allowed as far as the use of the apartment is concerned (Meijer and
Sjoer, 1996, p. 9).  

The scope for carrying out DIY activities in one's home has always been greater for owner-
occupiers than for tenants. The landlord decides to a large extent what kind of changes in
and around the home are permitted. This is especially important during moving house and
renovation (Hoenderdos and Metselaar, 1986). 

The recent fundamental policy changes in the institutional setting of social housing also
imply a deregulation regarding building constructions for housing corporations. "The
Lower House yesterday approved an amendment of the Building Decree that no longer
requires the presence of things like kitchen units and sanitary fittings, but does require the
presence of pipes and fittings necessary for those things" (NRC Handelsblad, 12
November 1998). So a housing corporation is now allowed to offer its tenants a "basic"
rented house.

Incidentally, our respondents have the impression that paternalism can still be observed,
both in housing corporations and institutional investors, through the "house rules" of their
agents. But overall, tenants have become much more emancipated: they less accept in the
way of paternalistic behaviour. Sometimes tenants now ask a housing corporation for
protection against nuisance, for instance in an apartment building. "Emancipated tenants
say: "Housing corporation, you must act". That is seen as a part of service delivery, from a
businesslike perspective" (R. Grotendorst, interview, 19 August 1998). 

R. van Genugten of the National Union of Tenants (Woonbond) has a strong view on
paternalism: "It is still very strongly present. We see it in the new generation of
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corporation managers. It dominates all policymaking." Interviewer: So you observe a new,
"managerial" paternalism? "Yes, corporations are not very receptive to debate and to
external influence by government and tenants. They do not look upon tenants as a party,
only as a client. The attitude is: "stay out of this", "it is for you, but without you"." (R. van
Genugten, interview, 16 June 1998). 

In the old days, the paternalism was clear in "housing schools" and the like. The housing
corporation enforced discipline, as an extension of the religious/ideological "pillar".
Nowadays, tenants are above all consumers, and are less visible. The paternalism of the
housing corporations now means "we are the managers and the professionals": managerial
paternalism. Perhaps this modern paternalism as practised by the new managers of housing
corporations could be called "neo-paternalism".

Amateurism
Is there more amateurism (number of volunteers, degree of professionalism) in housing
corporations than their for-profit and government counterparts? Amateurism was certainly
at the heart of the history of social housing in the Netherlands. The bourgeoisie who
founded the first housing associations were "amateurs" by definition: they had a fortune
and/or a job of their own. And today, in smaller places, in associations, these "amateur"
members of boards can still be found. On the whole, however, they have become a
minority in the sector. 

Gerrichhauzen gives the following picture of the situation in 1985: "The substantial growth
after the Second World War gave rise to an increase in scale and professionalisation. There
were about 330 housing corporations in 1941 with about 7,750 homes in ownership. So
their average housing stock amounted to about 26 homes. In 1982 902 institutions were
counted with 1,348,500 homes and an average stock of 1,495 homes (…). This increase in
scale instigated the process of professionalisation, first at national level and in recent years
at local level too. The importance of volunteers therefore decreased. At present
corporations employ about 14,000 people. Since 1959 there has been a Collective Labour
Agreement for housing corporations. And they have their own pension fund"
(Gerrichhauzen, 1985, p. 30).
All our respondents mention the rise in the professionalisation of the sector since then.
"Where else do you have such professional institutions working for the lower paid?" (F.
van der Zon, interview, 19 August 1998). According to N. van Velzen of Aedes, housing
corporations are more professional than their for-profit and government counterparts.
"From the 1,000 corporations we had there are about 600 left, where about 18,000
professionals are employed. The degree of specialisation is greater. Corporations operate
treasury management, have an architectural policy; that is all very professional. There are
Supervisory Boards (Raden van Toezicht); those are no longer made up of volunteers as in
the past. But a stock of 100,000 homes for one single corporation will be very normal in
the future" (N. van Velzen, interview, 20 August 1998). Other respondents state that the
division between the "for-profit professionalism" and the "nonprofit amateurism" is
narrowing. Though the sector as a whole can be called professional now, there are
differences, both in time and place. At the beginning of this process, things sometimes
went wrong, particularly in the sense that nonprofit organisations showed amateurism in
making profits. 
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"Housing corporation cannot cope with the transition to the market
The sleepy staff of the De Samenwerking housing corporation in Capelle aan den IJssel was due
for a new corporate culture, management and board of directors thought. Things had to be
different: more stylish, more contemporary. Most of all, things had to be better. The employees
had to learn to speak the market's language. Working with a focus on output and the customer
from one day to the next was the magic formula. 

So management sent their staff on training sessions. The 25 employees did not return reborn. In
fact, the shock therapy worked out all wrong. Within a few weeks' time a quarter of the staff were
at home, suffering from stress. 

State Secretary Mr Tommel has now appointed Mr Staal as director of the housing corporation.
Staal is known as "a tough cookie" in the world of housing. Firm measures are necessary. The
housing corporation is facing with a shortage of around 150 million guilders. Every month, two
million is added to that because of the enormous vacancy rate in the 2800 homes managed by the
housing corporation. There is a wide gap between staff on one side and the board of directors and
management on the other. A careful start is being made in restoring normal labour relations now
that Staal's arrival has pushed the former management to the background.

According to Mr Bos of the trade union FNV, the saga at the destitute housing corporation
exposes a problem that is facing other housing corporations too, now that government is
increasingly handing over to private initiative in this sector. Together with his colleague from the
trade union CNV he has repeatedly asked Mr Tommel during the last year to intervene at "De
Samenwerking". "Housing corporations from way back have been run by well-intentioned
amateurs. As long as the State subsidised the losses, everything was fine. However, now that
housing corporations are increasingly having to behave like businesses, it is placing heavy
demands on management. Most of the time it goes well, but for "De Samenwerking" those
demands were clearly too high." (…)"

Source: translated from "Woningcorporatie kan overgang naar markt niet aan". In: De Volkskrant,
4 October 1997

"Tommel threatens housing corporation with legal restraint
Things do not look very promising financially for the De Hoop housing association in Helmond.
So much so, in fact, that State Secretary for Housing Tommel is threatening to place it under legal
restraint. If "De Hoop" does not develop a long-range financial plan within four weeks, the
association can no longer take any decisions without the consent of the ministry.

The move by the State Secretary comes after months of negotiations with "De Hoop", one of the
larger housing associations in this municipality in the province of Noord Brabant. The association
thinks things "do not look promising financially". Mr Tommel interprets the financial situation of
"De Hoop" more seriously. He thinks the financial continuity of the association is in danger.

Mr Tommel fears that the corporation will have to raise rents for its housing disproportionately as
a consequence of the financial problems and is unable to maintain its housing stock adequately.
He wants "De Hoop" to investigate the possibility of a merger with one of the other housing
corporations in Helmond." 

Source: translated from "Tommel dreigt woningcorporatie met curatele". In: De Volkskrant, 16
July 1997

88 A HYBRID DOMAIN: THE FIELD OF SOCIAL HOUSING



"Alderman larded his business friend
Management consultancy Berenschot is investigating a controversial land transaction in the town
of Roermond, in which it is alleged that alderman for Financial Affairs Sijmons favoured a
particular property developer. Sijmons, it is alleged, passed on the sale to a friend, who earned
700,000 guilders within a month from the deal.

At the end of 1993 the Roermond housing association Wonen Midden Limburg (WML) received
an option to the building land involved, in the centre of the town. The price was 500,000 guilders,
on the condition that WML constructed 26 unsubsidised homes. Eighteen months later, the land
was sold to the Roermond property developer Victor Adams for 23,500 guilders. Adams was to
build the unsubsidised homes on the land. Adams' plan, it is alleged, was "subsidised through the
low land price"; alderman Sijmons defended the transaction.

Eventually, it became a subsidy of 700,000 guilders. Because almost immediately after that,
Adams sold the building land to WML for 720,000 guilders. In addition, Adams did not build the
homes himself; for that purpose, he brought in the Land van Pepijn housing association from
Echt, to which he transferred the land. He bought a house there for a reasonable price – Land van
Pepijn lost 78,000 – in which he now has his office. Land van Pepijn built the houses without
municipal subsidy. It is no secret that alderman Sijmons is the best of friends with Adams. After
the deal was closed, both went on a vacation to Portugal. Sijmons, general manager of an
insurance office, shrugs his shoulders about it. (…) 

The "Sijmons affair" followed persistent rumours about shady dealings at the department of
Financial Affairs. It turned out that the two leading officials there had committed fraud. (…) After
this, it was decided to launch an independent investigation into the official performance of the
municipality. The Adams land transaction is now involved in this. "This is a very uncomfortable
affair", mayor Kaiser says of the stories about Sijmons. "We hope that with Berenschot the truth
will soon become clear. I myself absolutely do not have the idea that there is anything wrong with
that transaction.""

Source: translated from "Wethouder spekte bevriende ondernemer". In: De Volkskrant, 24 October
1996

One respondent thinks that people on average spend too long working for a housing
corporation. Another respondent cites the difficulty of hiring the qualified senior staff that
is required now, given the new managerialist profile. Several respondents state that a good
deal of progress has been made on the professionalisation front, but that there is still a lot
to be done. F.M. Erkens, director of the housing corporation Woning Bedrijf Rotterdam,
draws attention to the positive side of amateurism: "Its flipside is social engagement (F.M.
Erkens, interview, 30 September 1998). 

Conclusion on impact
These then are the findings on the five functions and three drawbacks of nonprofit
organisations in Dutch social housing in relation to their for-profit and government
counterparts. As a preliminary and robust conclusion the following shortlist can be made
here.

– Distinction: Is recognised; though not an issue as such.
– Service function Quality: Various aspects; in general comparable between nonprofit and

for-profit; has become an issue in the sector as a whole; convergence.
– Service function Equity: Municipal housing corporations used to be at the top here; now
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housing corporations.
– Service function Costs: Various aspects; in general comparable between nonprofit and

for-profit; cost-awareness has become an issue in the sector as a whole; convergence.
– Innovation: Nonprofit has the highest impact, compared with for-profit and

government,.
– Advocacy and social change: Nonprofit has highest impact.
– Expressive function: Values to be expressed have changed; managerialist values

dominant in relationship between tenants and landlords.
– Community-building: Nonprofit has more impact than for-profit; interplay with local

government as "director of operations".

The drawbacks can be summed up as follows.

– Particularism: No longer a dominant characteristic.
– Paternalism: Perhaps only present as "neo-paternalism" practised by some housing

corporation managers.
– Amateurism: Replaced as a dominant characteristic by professionalism. 

4.4 Discussion
The housing corporation can be seen as the central institution in social housing in the
Netherlands. In addition, it is a nonprofit organisation par excellence. How is its position
discussed in the literature and how could it be put in perspective? That is the subject of
this section. First some conceptual remarks are made; influences on the field are then
mentioned, and today's reality of the new order is then explored. The section ends with a
normative discussion.

Conceptualisation
The housing corporation is an example of the "private initiative" which has traditionally
been an important element in the relationships between the Dutch state and society.
Couwenberg, a Dutch scholar of constitutional law, gives the following definition: "The
type of organisation in which government within the framework of a certain special
interference, which shows it considers a public interest involved in a certain task, leaves
the promotion of this interest entirely or partially to private bodies, who have taken the
care for it upon themselves spontaneously and are prepared to do so" (Couwenberg, 1953,
p. 8). Van den Berg, professor of parliamentary history, mentions the mixed form of
organisation as the most striking feature of housing corporations. "As private institutions
with a public task they occupy a position between the State and the individual citizen,
comparable with the position of broadcasting corporations and institutions in the socio-
cultural sector. This mixed character means that their history is characterised by the
fluctuating attraction of the public and the private poles" (Van den Berg in: Gerrichhauzen,
1985, p. 7).

Gerrichhauzen divides the history of the housing corporations into three phases (1990, p.
17). In the first period, from 1852 to 1901, he calls the housing corporations a form of
"pure private initiative". The legislator had these in mind when he formulated the Housing
Act in 1901. In the second period, from 1901 to 1945, housing corporations were
recognised by the state. They then become accredited institutions, fulfilling public tasks.
After a flourishing period around the First World War, they fell into crisis because of a
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politics of liberalisation. In the third phase, from 1945, housing corporations in the rented
sector have an important position. In 1965 they took over from the municipal housing
corporations the first right to build new homes. 

Gerrichhauzen points out that as a consequence of the growth of the population and the
number of rented homes, and government's role in the allocation of housing after the
Second World War, the relationship between housing corporations and their tenants
changed (1985, p. 28). Housing corporations changed: from "more particularist
organisations, working for their own circle" into "housing providers with a universal reach,
working for broad sections of the population" (Hedmann, 1973, pp. 394-395). 

At the end of his dissertation Gerrichhauzen characterises the housing corporation as
follows: "The position of the housing corporations now can be characterised as relatively
autonomous. Within frameworks provided by government they can autonomously make
decisions. Added to this can be the fact that they can exercise influence at the national
level on the contents of the policy framework as determined by central government. They
can also influence the local policy framework by directed pressure" (Gerrichhauzen, 1990,
p. 180). It is remarkable that after almost ten years this conclusion retains its validity. It
means that the policy changes in the mid-nineties fitted in with what was to a certain
extent reality already (For a full post-war policy history of the sector see Van der Schaar,
1986, 1987a, and 1987b). 

Now there is full equal treatment of project developers and housing corporations: the
former may build social rented housing, while the latter are allowed to build homes for
sale. For housing corporations the selling of homes provides an extra source of income,
alongside its property and the rental of its houses. The housing corporations see the role of
government as one of creating the necessary conditions, while government recognises the
particular role of the housing corporations.

Influences
It is clear that an extensive policy domain such as social housing, in an open economy like
that of the Netherlands, undergoes many exogenous influences. In a standard work on the
subject Priemus and his co-authors analyse eight such influences: technology, economics,
demography, socio-cultural developments, public-administrative developments,
geographical developments, mobility, and natural environment. The effects of these
exogenous influences are complex and often ambiguous. In general, the influences
mentioned here do affect the availability, quality and accessibility of social housing
(Priemus et al., 1994).
In the area of socio-cultural developments, the trends towards cultural individualism and
the multi-ethnic society could be seen as particularly important (Priemus and Smid,
1995b). They change both the size and the nature of the demand for housing.

The new order in practice
The central position of the housing corporation in the new order of the domain of housing
has various consequences. Not all of them have yet been documented, let alone that
quantitative data are available. We select a few phenomena here. 

The consequences for the internal structure of a housing corporation can be illustrated with
the following diagram of the former municipal housing corporation of Utrecht.
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Figure 4-1: Example of a housing corporation organised as a business corporation

Source: translated from Gerrichhauzen, 1994, p. 35.

It is interesting to note the businesslike names given the different units of the organisation. 

Kersloot recently analysed the first observable changes in the investment and disposal
behaviour of housing corporations since their autonomisation was completed in 1993 with
the Social Housing (Management) Decree (BBSH). He sees a rise in demolition and the
amalgamation of apartments, as well as in the selling of houses. More new homes have
also been built by housing corporations. The number of improved homes is lower than
prior to 1993 (Kersloot, 1998). 

On the combined role of being a landlord and a project developer at the same time Priemus
says: "It is a bit of a Robin Hood-feeling. Demanding high rents from yuppies and freezing
rent increases for tenants on a minimum income" (Interview in De Volkskrant newspaper,
26 March 1994). 

Some housing corporations explore the limits of their autonomy. For several years Oibibio
was a large scale New Age meditation centre, located in a historic merchant's house in the
heart of Amsterdam. When the owner got into financial difficulties, the building was sold
for a total of NLG 40 million. The new owner was the Het Oosten housing corporation.
Immediately J. Remkes, the State Secretary for Housing, wanted an analysis of the extent
to which this purchase by the housing corporation was "in the interest of social housing"
(De Volkskrant, 11 May 1999). Eventually, Mr Remkes agreed to the purchase.
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In the meantime the merging of housing corporations continues. For the first time a group
of housing corporations working throughout the country has founded a new housing
corporation, the Socrates group. Socrates has the object of pooling the knowledge, power
and capital of the participating corporations in order to practise building, renovation and
restructuring (Netherlands Government Gazette (Staatscourant), 10 December 1998).

As research carried out in 1995 showed, a situation of equality has not yet been reached in
the interaction between municipalities, housing corporations and tenant organisations. The
latter are often still in the least powerful position (Van Beelen and Van der Zon, 1995, 
p. 174).

Normative discussion
At a special conference of the former National Housing Council (Nationale Woningraad)
held in 1997, Prime Minister Wim Kok formulated some of the dilemmas facing housing
corporations today.

"Today, the housing corporations, following their privatisation, have taken on a number of
problems or dilemmas, which they will have to solve.

Housing corporations have become more independent, but at the same time are still committed to
social aims, which are also an object of concern to the State and the municipalities and
democratic institutions. Social housing has obtained a clearer place on the political agenda and for
corporations that is a clear indication of the social significance of their work. 

Housing corporations have been privatised and carry more responsibility than ever before, but at
the same time they have to share that responsibility with their tenants and with the municipalities.
Housing corporations are engaged in a process of scaling-up and mergers, but at the same time
they have the responsibility to react properly to social developments such as increasing cultural
pluralism and individualisation, that demand a very refined scale of reactions.

Finally, housing corporations are working in a more market-oriented way than in the past, but at
the same time they face the problem of counteracting counteract long-term threats such as spatial
segregation."

Source: translated from Kok, W. (1997), "Woningcorporaties op de vooravond van de 21e eeuw".
In: Woningraad congresspecial: De staat van de volkshuisvesting (Kok, W. (1997): Housing
corporations on the eve of the 21st century. In: Housing Council Congress special: The state of
housing), p. 7. 

Though there are hardly any data on how housing corporations are coping with these
dilemmas, something can be said about the "ideal" modern housing corporation as it is
now perceived. The underlying normative concept can be identified, for instance, by
looking at what kinds of housing corporation receive the annual Housing Corporation
Trophy which is awarded by the Bank for Netherlands Municipalities (NV Bank
Nederlandse Gemeenten).
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"The ARWON from Roosendaal

a brief outline
As at year-end 1996 the ARWON (Algemene Regionale Woningstichting) regional housing
association owns 5,899 homes, 3,916 of which can be included among the available stock. The
average monthly rent in 1996 is 585 guilders. There are less than 300 pre-war homes. Almost
60% of the stock consists of single-family dwellings, a quarter of the property is made up of
blocks of flats with an entrance hall without an elevator, and more then 10% consists of gallery
flats with an elevator. ARWON has an average financial position with a solvency of 8.2% but, as
a former municipal housing corporation, is rising from the financial depths. At year-end 1996
ARWON employs a total of 52 staff (47 fte)"

the mission
(…) "The jury express their appreciation for the consistent way in which the policy plan is taken
as a starting point for the policy implementation. The realisation of the policy plan 1996-2000
takes shape annually in a working plan for the year in question, which states what results will be
aimed for that year. Furthermore, ARWON has departmental plans in which the tasks, aims,
resolved activities and organisation of the departments are set out. The organisation has adapted
very well to the changes in housing and the turbulent developments on the housing market.
ARWON can be characterised as a corporation that is working in a very dynamic and committed
way and which keeps other players on their toes. It is a corporation that continuously looks for
renewal, acts expansively and is renowned as a trendsetter in the area."

(…)

the policy
(…)
"The occupants are satisfied with the way they are involved by ARWON in the policy and
management of the homes and the environment. De tenants' interests are protected by a liberated
tenants' association. The ARWON Tenants' Association compiles an annual policy plan and
budget. The Association is supported by ARWON on the basis of a percentage of the rent (1.5%).
In a cooperation treaty between the association and ARWON, agreements are set out defining the
fields in which the occupants have a right to information, a right to recommendation or a right of
approval. A clear pamphlet is provided for the occupants with information about buying their
current rented home.

The jury is furthermore struck by the fact that ARWON knows how to present itself effectively.
Considerable effort is expended to make clear the policy to outsiders in a plain and agreeable
way. Care has obviously gone into the compilation of the pamphlets and policy plans. ARWON
has clearly also found its way on the electronic highway with its connection to the Internet and
the presentation of its policy and organisation on CD-ROM."

the cooperation
(…)
"The jury also express their appreciation for ARWON's concerns for housing problems outside
Western Europe. This is reflected for example in the involvement with Homeplan, an organisation
for housing projects in Mexico and South Africa. 

ARWON has made agreements with the municipality on the allocation of housing, and wishes to
make agreements on more subjects. The municipality thinks this will happen in 1998.
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The jury believes that ARWON a worthy winner of the BNG Housing Corporation Trophy 1998.
ARWON is a self-assured, mature corporation that manages its policy affairs well, involves other
parties in its policy and in housing in general and is able to achieve results that are to the credit of
a housing corporation with a social mission. In achieving this, ARWON has engendered great
support in Roosendaal and the surrounding area."

Source: translated from Bank Nederlandse Gemeenten (1998), De BNG Woningcorporatie Trofee
1998: Juryrapport (Bank of Dutch Municipalities (1998), The BNG Housing Corporation Trophy
1998: Jury report).

Given the mixed form of the modern housing corporation, three different standpoints can
be observed in the literature. In the following we present the position of Thiel, an adviser
to Corporate Lawyers for Social Housing, part of the former umbrella organisation of
housing corporations; the position of De Ridder, an associate professor in Public
Administration; and the position of Priemus and his associate Van der Zon.

As a civil lawyer, Thiel stresses that the housing corporation is basically a body governed
by civil law. He describes the BBSH, in which the autonomous position of the housing
corporation is founded, as inconsistent with the system of norms of civil law (p. 280).
Thiel's conclusion about the kind of organisation a housing corporation is, is clear:
"Nobody is in favour of hybrid organisations, with an unclear status and competence
around government" (p. 275).

De Ridder, an academic in Public Administration, takes an opposite stand. He puts the
questions: What, actually, are housing corporations now? Are they private organisations?
Public organisations? His point of departure is that housing corporations are institutions
with a public task. The author gives three lines of justification for this fundamentally
public character of the housing corporation. 

First, he mentions the grounding in the public interest. Following Bozeman's notion that
"All organisations are public" (1987), De Ridder states that many non-government
organisations work for a specific public interest that receives no or insufficient attention
from government. According to De Ridder the Dutch housing corporations belong to that
category: they work on behalf of a public interest. "The public interest that the housing
corporations are thought to serve is the provision of adequate housing to sections of
society that are not or insufficiently supplied with living accommodation by the market"
(De Ridder, 1998, p. 268).

Second, there is an economic argument. Housing corporations, states De Ridder,
compensate for market failures. More specifically, where housing corporations provide
housing for elderly people, immigrants, and other specific groups, they complement the
working of the market. In addition, they correct the market: good housing is laid down in
the Constitution as a subject for government attention. Furthermore, a lack of purchasing
power of certain groups is compensated for by the functioning of housing corporations
with the use of certain measures aimed at cost-price reduction.

Third, De Ridder states that both the political and economic argument of market correction
are translated into a legal grounding of the public task of housing corporations. He
mentions five ways in which this public character is expressed. 
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"1. The duty of concern that the 22nd article of the Constitution imposes on the government
is also carried out by way of the admittance of and support for housing corporations.
Section 70 of the Housing Act emphasises this.

2. Housing corporations exist by the grace of recognition under public law (Section 70
Housing Act).

3. In jurisprudence, it is consistently assumed that housing corporations look after a public
interest.

4. A housing corporation is not free in the choice of its tasks and activities (Section 70
Housing Act). The tasks are specified in further regulations:
– Corporations must actively work on promoting the interest of housing. Among other 

things this means the active use of available (financial) resources in the interest of 
housing.

– Corporations must not venture beyond the boundaries of their housing task and must 
refrain from activities that do not serve the housing interest

– Corporations' activities must comply with the specific objectives of national housing 
policy (for example the housing of special groups and the improvement of the quality 
of life).

5. The corporations work with public means. The "grossing-up" operation has considerably
weakened the financial ties between housing corporations and the State. However, it can
still be argued that the capital the housing corporations use is raised for the aim of
housing and that it should continue to be used for that purpose – unless the legislator
decides otherwise." (De Ridder, 1998, p. 268).

De Ridder's argument now is that the public character of the task of the housing
corporations is under permanent pressure and will remain so. This is because of some
"postmodern temptations" to which the housing corporations are exposed. There is the
temptation of a shift in goals: new tasks and new targets may replace old ones. The very
use of the term "primary target group" suggests that there are other interesting groups to
provide with housing, De Ridder states. Then there is the administrative temptation. With
this notion the author refers to the striving for management perfection: "The desire to
improve efficiency and the quality of management more and more is becoming a function
in itself, or even the primary function in an organisation" (p. 270). "Policy, decision-
making on old and new objectives are then no longer central, but rather control of costs,
the desire for a return on investment, and so on (pp. 270-271). De Ridder sees numerous
examples in parts of government that have recently been made autonomous and where the
quest for efficiency has become the central value. There is also the temptation of the
market. Every organisation fulfilling a public task, De Ridder states, has at its disposal all
kinds of "products" (knowledge, know how, underused means of production) that could be
traded on the market very well. These market activities are often very attractive and may
therefore displace the central task. It becomes problematic when the market transactions no
longer serve the public task and a housing corporation without an explicit choice "starts
sliding down in the direction of a market organisation" (p. 271).

De Ridder observes with concern that the public character of the housing corporation's task
no longer goes without saying. He sees a process of transformation from a public task-
organisation to a market-like organisation. 
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A third view on the present position of the housing corporation is given by the academic
researchers and field experts Priemus and Van der Zon. In an article with the same title
they call the housing corporation a "hybrid organisation" – par excellence, in fact (1998).
The raison d'être of housing corporations is derived from their public task: providing
housing for the target groups of public policy. "The special thing is that they are private
organisations themselves that have a legal authorisation to be active in the market sector,
as long as that has a causal relationship with their public task" (Priemus and Van der Zon,
1998, p. 7). 

Recently in the Netherlands a senior government committee, chaired by M.J. Cohen, called
for a clear separation of the public tasks and market activities of hybrid organisations.
Trade and industry complained officially to the Cabinet about unfair competition from
organisations of this kind, among which are many that have recently been made
autonomous. An example of the latter is the housing corporation. Priemus and Van der Zon
point out that housing corporations do not have to pay corporation tax, received subsidies
for years, often do not have to pay legal costs and usually have the advantage of lower
land prices. When housing corporations use these advantages by being active in market
segments other than the social rented sector, in the view of employers' organisations they
are guilty of unfair competition. 

Yet the authors are not in favour of eliminating the hybrid character of housing
corporations. On the contrary; they see important disadvantages to doing so. In the first
place, the social rented sector would be marginalised and occupants stigmatised; the risk of
spatial segregation of lower-paid groups and ethnic minorities would increase. Secondly,
government would have to intervene in parts of the housing market in order to prevent a
shortage of cheap housing; many housing corporations would be unable to operate without
public funds. Thirdly, the corporations' independence would disappear. This sector's
financial dependence on the State would increase. Fourthly, a new shortage could arise in
the middle segment of the housing market because of a mismatch between the activities of
housing corporations and market players. Finally, parts of the social capital which is now
"stored" in the corporations would leak to the private sector and could no longer be used
for the benefit of social housing (Priemus and Van der Zon, 1998, p. 8). 

On these five points the authors even see arguments for strengthening the hybrid character
of housing corporations. They do however advocate the creation of a level financial
playing field (subsidies, tax treatment) for housing corporations and "real" market players.
The same goes, obviously, for the financial treatment by government of rented and owner-
occupied homes. 

Thiel looks at the hybrid character of the Dutch housing corporations and declares: It is too
public. De Ridder looks at the same and concludes: It is too private. Priemus and Van der
Zon, finally, judge the hybrid character of the housing corporation not only as essential in
the present institutional setting of social housing, but as indispensable in the perspective of
the development of the Dutch Welfare State as a whole. 
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"The housing corporation as a hybrid organisation
The development in the social rented sector is closely connected to the development of the
welfare state. Anyone who sees a future with a crumbling welfare state, has to fear for the future
of the social rented sector. If we succeed in the Netherlands in laying durable foundations for the
welfare state, there is also hope for the social rented sector. This sector must not in the future
concentrate exclusively on housing the lowest paid. That would lead to a marginalised sector with
stigmatised tenants. The future social rented sector needs the market's discipline: private
financing, a stronger market orientation (including at the bottom of the housing market) and
greater efficiency. As long as the social rented sector gives priority to providing housing for
people with a lower than average income and is accountable for that, as long as surpluses are re-
invested in housing and as long as the financial risks of commercially interesting market activities
stay limited, the social character of housing corporations is safeguarded. This calls for housing
corporations as hybrid organisations that resolutely combine public and market activities. As long
as they perform market activities and thus enter into competition with investors and private
development companies, housing corporations should not qualify for exclusive financial treatment
by the State. Where investors and development companies concentrate on the bottom of the
housing market, they could qualify for the same favourable fiscal treatment as housing
corporations, as in the German system. A differentiated social rented sector of substantial size, the
owners of which also show themselves to be responsible in managing the environment and
increasing the quality of life in neighbourhoods, and in which a differentiated population structure
can be created, is of strategic importance for fulfilling the aims of social housing without a
sizeable appeal to state revenues (as long as the interest position and the economic perspectives
are reasonably favourable) and for counteracting spatial segregation on the basis of the income
and ethnic origin of resident groups. Such a differentiated and attractive social rented sector could
even constitute one of the pillars on which the welfare state leans. There is nothing quite like a
housing corporation as a hybrid organisation." 

Source: translated from Priemus, H. & Zon, F. van der (1998), "De corporatie als een hybride
organisatie". In: Tijdschrift voor de vollkshuisvesting. ("The housing corporation as a hybrid
organisation." In: Magazine for housing.), p. 10.

4.5 Conclusion
What conclusions can be drawn at the end of this research report? First, in relation to our
central question, a few methodological remarks should be made. We will then place our
findings on the Dutch social housing sector in the broader perspective of the relationships
between state and society in the Netherlands. 

Though social housing has been a topic of research for many years, the fundamental
decisions on the new legal and policy framework were made only a few years ago. That is
why on several aspects of the new order few survey data on real effects are available yet.
An additional fact is that given the number of around 700 housing corporations, the
housing corporation does not exist. There are large housing corporations and small ones;
rich ones and poor ones. They may work in the city or in the countryside. They may be
monopolists or face fierce competition (Gerrichhauzen, 1994, p. 121). Gerrichhauzen
points out the numerous aspects which may vary: the accessibility for housing consumers,
the size of their working area, the conceptions of their boards, etc. (1985, pp. 9-10). 

Besides, as the former section shows, views may differ, especially as far as the judgement
of the status quo and the future of the housing corporation is concerned. It thus seems that
one's standpoint can to a certain extent be related to one's position in the sector. For
instance, there is something logical in the fact that legal functionaries working in the



national umbrella organisation of the housing corporations claim the newly acquired
freedom for their members and advocate legal protection of it.

Not enough quantitative data; not just one housing corporation; different views. On the
other hand, the systematic design of our research makes reasoned judgements possible.
Furthermore, despite the variety of housing corporations, they unmistakably share some
common characteristics. This is particularly true when related to other actors working in
the sector. Finally, there is a wide consensus about essentials.

What did we find? We found that the presence of nonprofit organisations in Dutch social
housing does indeed a difference. Housing corporations – nonprofit organisations – have a
substantial impact, particularly as far as the functions of equity, innovation, advocacy and
community-building are concerned. As regards quality and costs there is convergence
between nonprofit and for-profit organisations. There are now hardly any government
organisations providing social housing. While government's role has changed, however, it
is still very prominent. Nowadays, too, values are expressed by housing corporations.
These values have changed along with the changes in values stressed by their tenants. The
generally accepted values of managerialism seem to have replaced the pillared values of
the past. 

Housing corporations have a history rooted in particularism, paternalism and amateurism.
Despite this, these nonprofit drawbacks of housing corporations are seen only occasionally
today. The general trend is away from these drawbacks, towards universalism in the form
of a differentiation in the supply of housing to an "average" section of the population; a
businesslike value-for-money approach to tenants as customers, with perhaps here and
there a "neo-paternalism" practised by some housing corporation managers; and a high
degree of professionalism.

In the Netherlands there is currently a public debate about the legitimacy of the mixed
public-private character of formerly government but now autonomised organisations. The
Cohen Committee mentioned earlier played an important role in this debate. It was in
favour of disentanglement of the public and private activities of such organisations.

In the literature of Public Administration the discussion about the similarities and
dissimilarities between private and public organisations, and their legitimacy, lies at the
heart of Public Management as a subject of scholarly pursuit. With their "Reinventing
government" Osborne and Gaebler (1992) claimed that there are no fundamental
differences between the private and public sectors. All government organisations could and
should be run like a private business corporation. Other authors, such as Bozeman (1987),
take position on the "public" pole. Jacobs (1992) speaks of two "systems of survival", that
are completely different. 

In his dissertation the Dutch management consultant Simon makes a distinction between
organisations with a public task and organisations with a market-orientation. For
autonomised organisations he sees the mixed ("hybrid") form as characteristic (1989). In 't
Veld, professor of Public Administration, acknowledges the essential characteristic of such
organisations. He recognises the delicacy of a justified balance between "private" and
"public" in the mode of operation of hybrid organisations. It makes him speak of "playing
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with fire" (1995). On the other hand, unlike the Cohen Committee, In 't Veld stresses the
potentially fruitful effects of the mixed character of autonomised organisations.

Here is not the place to engage in this public and academic discussion – normative as it is.
Suffice it to say that housing corporations in the Netherlands can be seen as hybrid
organisations, in an empirical sense. Gerrichhauzen did so in his dissertation in 1990 (p.
186).

What does it mean, when a housing corporation is called a hybrid organisation? The
essence of the term refers to the mixed form. This mixed character can be observed when
one looks at the different dimensions of an organisation. First, a private legal form is
combined with public tasks. Second, given the private legal form, the financial means
accumulated over the years into the capital available to a housing corporation today, have a
largely public origin. Third, profits in the sense of surpluses may be made, but they have to
"revolve" again: there are no shareholders receiving dividends, but the revenues are reused
"in the interest of housing". Fourth, "sovereignty in one's own circle" is combined with a
specific role in a legal and policy framework, exercised within the overall setting of the
rule of law. It is this fourfold combination of characteristics that can be seen as the
institutional essence of the Dutch housing corporation.

Toonen, professor of Public Administration, describes the "civil society" as "the social
framework in which the liberalised, emancipated, depillarised and emancipated citizen
guards, manages, or gives substance and meaning to certain collective interests and
collective consumer goods (the public space)" (1997, p. 93). In the Dutch tradition there
has "always" been "private initiative" in the sense we mentioned earlier, with associations
as its typical form of organisation. Toonen calls this "societal private initiative". It is
complemented now by new phenomena in the public domain. Toonen observes
organisations, often former government organisations, "that know how to hide from
ministerial responsibility on one side, and from the discipline of the market on the other"
(1997, p. 85). He refers to them as "commercial private initiative". Thus, the "civil society"
is being restructured.

Looking at both the traditional, "societal" private initiative and the new, "commercial"
variant, Toonen prefers not to speak of hybrid structures. According to the author,
community-based organisations entail a classic institutional principle in the Dutch system
of relations between state and society. On the one hand there is government, with its
"political primacy". On the other hand, there is the market, with "the discipline of the
market". Largely in between, there are forms of collective action and societal self-
governance. ""Deficits" that could be expected on the basis of thinking in terms of the
dichotomy market-versus-government appeared to a large extent to be compensated"
(Toonen, 1997, p. 99). 

Returning to the institutional setting of social housing, there are good grounds for now
looking at housing corporations as "community-based organisations" characterised by a
combination of a "societal" and a "commercial" orientation. Seeing the characteristic of the
mixed form as essential, we believe the qualification of housing corporations as hybrid
organisations is both appropriate and justified. Moreover, these mixed forms seem to be
accompanied by frequent contacts between relevant actors, in relationships more
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characterised by cooperation than by conflict. We observe a tradition of consultation and
consensus here.

It is interesting to note that the features portrayed here as characteristic for housing
corporations, can also be observed with their for-profit and government counterparts as
well. Institutional investors and the brokers related to them are increasingly participating in
"social" or "district management" projects. They thus become partners in local policy in a
way that entails more than just building apartment buildings. Besides, institutional
investors see themselves as normal partners in consultation with their nonprofit and
government counterparts. Even the contacts with of tenants' organisations – at the national
level with Woonbond as their union – are institutionalised.

Government, too, could be seen as a specific organisation, in the sense that it has its own
interests that are particular to it (compare the "raison d'état"). To the extent that
government is singular and self-oriented in this respect, it could be compared with a
"private" organisation. The role of government in the Dutch housing sector could be
characterised as the opposite. Since the elimination of the post-war housing shortage, its
interventionist policy is over. But even then, government remains very much oriented
towards what is happening and what must happen in the sector, both with regard to
developments in the market and social developments. It remains responsive to these
developments, while taking the other actors seriously as partners in policy.
Thus nonprofit, for-profit and government organisations in the Dutch housing sector
appear to perform their tasks with substantial success. They do so whilst always having an
eye for the interests relevant in their world, while staying in contact with the actors in that
world. It could be said that the major institutions in the sector are essentially characterised
by mixed forms, functioning in a culture of consensus. Then the hybrid character can be
seen as a system characteristic of the overall institutional setting of Dutch social housing.
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Notes

1 The figures presented in this section are drawn from the following sources: Ministry of Housing, Spatial
Planning and the Environment, 1997a and 1997b

2 In December 1997 the national government and the umbrella organisations representing institutional investors
signed a basic agreement for the 'commutation' of housing subsidies. This agreement served a similar purpose
to that signed in 1993 for the social rented sector, as mentioned here (Algemene Rekenkamer, 1998).

3 The number of housing corporations counted in this review differs from the number mentioned above. This
difference points to the fact that because of mergers and the founding of new corporatoins, the number of
housing corporations is changing constantly.

4 The fact that it is allowed to make money still justifies this definition, as long as the surpluses are reused 'in the
interest of social housing'; see Salomon and Anheier, 1997

5 The Hoge Raad is comparable to the American Supreme Court considering its position in the judicial hierarchy.
However, in the Netherlands, it is not allowed to test legislation against the Constitution.

6 Agenda 2000 deals with the accession of new member states. At the moment, the accession of Central and
Eastern European states in particular is at stake; these are states with many environmental problems.
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5 A RESPONSIVE STATE: THE FIELD OF ENVIRONMENTAL AFFAIRS

5.1 Introduction

It shall be the concern of the authorities to keep the country habitable and to protect and
improve the environment.

The sentence above is the 21st article of the Dutch Constitution. The article dates from
1983. Then, just as with housing, the environment was included in the Constitution for the
first time. It assigns responsibility for the natural environment to the government. In the
Netherlands, government does not exercise this responsibility alone: the business
community and various community organisations (e.g. consumer and environmental
organisations) play an important part too, varying from influencing government policy to
having a part in its implementation. Compared to the two other fields, the field of
environmental affairs is relatively young. Furthermore, it is influenced by the
"pillarisation" that has already been mentioned several times.

We chose the field of environmental affairs as an example of the type of subfield "that
involves the promotion of culture, artistic, or other forms of self-expression; or the
protection of political or civil rights" (Johns Hopkins Comparative Sector Project, 1997a).

5.2 Institutional setting

A few figures
In the Dutch "Pyttersen's Almanac", more than 400 organisations, nonprofit as well as for-
profit and governmental, can be found under the heading "nature and environment". In
1995, over 3 million people in the Netherlands were members of an organisation
concerned with nature and/or environment (Nas et al., 1997). 22% Of the population were
members, 26% contributors (Zonneveld, 1999). In international comparison this is a fairly
large number. For example, Germany has five times as many inhabitants, but Dutch
environmental organisations have twice as many members as their German counterparts.
However, the support of these members is mainly monetary ("postgiro-activisme"); only
5% participate in actions, while in Germany this is 13% (Nas et al., 1997).

In the Dutch national government officials from different ministries are concerned with
environmental policy. Most closely involved is the Ministry of Housing, Spatial Planning
and the Environment. The Directorate-General for Environmental Management employs
around 1,000 officials. Nature management is one of the tasks of the Ministry of
Agriculture, Nature Management and Fisheries. Including executive staff, more than 500
officials have jobs related to nature management there.

The legal framework
The first Dutch legislation on the environment was introduced in 1875: the Nuisance Act
(Hinderwet). This Act obliged businesses or individuals to apply for a licence if they
undertook activities with polluting effects. A licence was issued for such activities under
certain conditions. In the last twenty years or so much environmental legislation has been
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passed. The environment has attracted increasing attention particularly since the beginning
of the sixties. The general explanation for this is that because of economic prosperity,
people started to show more interest in their well-being (See e.g. Van Ast and Geerlings,
1995 and Goverde, 1993). 

Government also became more active on the environment front. Among other things more
legislation was developed from 1970 onwards, with several Acts dealing with water, air,
soil, waste products, etc. being introduced. The General Environmental Provisions Act
(Wet Algemene Milieuvoorzieningen) (1979) formed the basis for integrated environmental
legislation. The Environmental Management Act (Wet Milieubeheer) followed, which came
into effect on 1 March 1993. This Act is actually a modular piece of legislation, including
regulations governing permits and general rules. Chapters of the Environmental
Management Act replace former separate Acts on specific issues, such as waste substances.
The Nuisance Act was also repealed (De Koning, 1994).

The basic structure for central government's environmental plans and programmes and
those of the provinces and municipalities is laid down in the Environmental Protection Act,
which also includes the regulatory procedures for planning and permits. An important
regulation from the Environmental Management Act is the government's obligation to
publish a National Environmental Policy Plan (NEPP) every four years and an elaboration
of this Plan in an annual national environmental programme.

The Establishments and Licences Decree stipulates what kinds of establishments fall
within the scope of the Environmental Management Act. The general rule is that the mayor
and aldermen of the municipality in which a company is located, grant the permit. Some
companies (large enterprises and others with potentially harmful production), however,
must apply to the province or even to the national authorities (the Minister of Housing,
Spatial Planning and the Environment or the Minister of Economic Affairs). Enforcement
is the responsibility of the authority that granted the permit. If obligations are not met by
the company, sanctions can be imposed, such as the closing down of the company, the
imposition of a penalty or the revocation of the permit.

Besides the Environmental Management Act, there are other, separate laws, e.g. the Noise
Abatement Act and the Marine Pollution Act. An interesting point to mention here is that
different ministries are responsible for these acts. Sometimes one Act even involves several
ministries; for example, the Nuclear Energy Act falls under the responsibility of three
different ministries. Energy supplies come under the Ministry of Economic Affairs, which
is also responsible for the Act's implementation. The Ministry of Social Affairs is involved
because of the health aspects for people who work with nuclear energy. And finally, the
Ministry of Housing, Spatial Planning and the Environment is responsible for the
environmental aspects (Ministry of Housing, Spatial Planning and the Environment,
1997a).

The policy framework
The "environmental pressure" in the Netherlands is relatively high. The reasons for this are
the high population density, extensive and expanding economic activities and the
geographical situation: several major European rivers have their estuaries in the
Netherlands. Particularly in the last few decades, this has been a cause for concern for the
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Dutch government – since the early seventies, in fact, when the environment was placed
on the international political agenda, including in the Netherlands. Two events in the year
1972 are important in this context: the first UN conference on environmental problems (the
United Nations Conference on the Human Environment) and the report of the Club of
Rome ("Limits to growth"). Intensified by developments such as the oil crises, the basis
for dealing with environmental problems was established (Van der Mey, 1997).

The ultimate official aim of environmental policy is to solve environmental problems
within one generation and to achieve sustainable development. "Sustainable development"
is an important theme in environmental affairs, not only in the Netherlands but also
internationally. It has been so since the appearance of the Brundtland report in 1987. This
report, "Our common future", was published by the World Commission on Environment
and Development under the leadership of the Norwegian prime minister Brundtland. This
report made clear the crucial connection between the environment and (economic)
development (Van der Mey, 1997). The strategy proposed in the report is a strategy of
sustainable development: "development that meets the needs of the present without
compromising the ability of future generations to meet their own needs" (Brundtland et al.,
1987, p. 43). The Ministry of Housing, Spatial Planning and the Environment defines
sustainable development as follows: "leaving your children the world as you would want
to find it yourself."

Van der Mey (1997) points out that Dutch environmental policy has some "remarkable
aspects" (p. 194). First, it has always had a strong international orientation. Initially, it
argued for a central role for the United Nations. To achieve global sustainable
development, the United Nations should be granted more powers, according to the Dutch
government. Although the Netherlands would continue to stress the importance of the
United Nations in environmental policy, the cooperation between countries in the
European region became more and more important. The European Union in particular has
a major influence on the environmental policy of the member states. 

Second, the Dutch government has formulated very ambitious environmental plans. In the
international community, the Netherlands have been a frontrunner on environmental issues.
However, it is only a small country, and it has repeatedly been confronted with the fact that
its influence is limited. Dutch environmental policy has been and still is inhibited by the
policies of larger, less progressive countries. 

The main policy document on environmental affairs is the National Environmental Policy
Plan (NEPP, Nationaal Milieu Beleidsplan (NMP) in Dutch). Before the NEPP several
other memoranda appeared, including the "Urgency Memorandum" (Urgentienota) and
"Concern for Tomorrow" (Zorgen voor Morgen). In 1989, the first NEPP appeared under
environment minister Nijpels. Hans Alders, his successor, extended this plan to the even
more ambitious NEPP+. The Environmental Management Act lays down the obligation for
the government to draw up an NEPP every four years. Every year an elaboration of the
plan must be published: the Environmental Programme. So in 1993, NEPP2 appeared, and
in 1997 the latest: NEPP3 (under minister De Boer) (See Glasbergen, 1994 and for
political backgrounds De Koning, 1994).
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In the NEPPs target groups and themes of environmental policy are indicated. Aims are set
out for these different target groups and themes, mainly for the reduction of pollutant
emissions. NEPP2 and NEPP3 are based on the same principles as the first NEPP, but
some adaptations were made in each Plan, for example in emission targets or in the year
by which a target should be achieved. Furthermore, there have some changes in emphasis
in the policy. In the second NEPP, implementation gained more attention because of the
experiences of the years before. NEPP3 stresses the importance of the international context
more than the first two Plans did. We will examine the latest National Environmental
Policy Plan further here.

"Twenty-five years of environmental policy in the Netherlands have had their effects. The
fourth Environmental Survey demonstrates that the Netherlands has succeeded in reducing
its environmental burden while enjoying economic growth. The emissions of the
greenhouse gas carbon dioxide form an exception to this, however. Other objectives also
still remain to be met, and where we are getting close, success may be jeopardised by
economic growth unless additional measures are taken. Environmental policy will
therefore continue to be necessary, whence this third NEPP, which sets forth the broad
policy to be pursued for the period 1999 to 2002 inclusive, taking as its horizon the year
2010." Thus starts the introduction of the NEPP3's summary (Ministry of Housing, Spatial
Planning and the Environment, 1998, p.7).

One way to achieve sustainable development is the pursuit of "decoupling". Decoupling is
a new term in the NEPP. It means realising at the same time economic growth and
reduction of environmental pressure. When environmental pressure rises, but more slowly
than the economy grows, this is called "relative decoupling". "Absolute decoupling" refers
to the reduction (or at least remaining constant) of environmental pressure in combination
with economic growth (Ministry of Housing, Spatial Planning and the Environment, 1998
and Rijksinstituut voor Volksgezondheid en Milieu, 1998). NEPP3 reports the achievement
of absolute decoupling. However, not everything in the garden is rosy: the pollutants
responsible for climate change (particularly CO2) form an exception to this. Other aims
will not be achieved in time either, such as noise abatement and the cleaning up of
contaminated land. These kinds of problems are being addressed with a combination of
additional efforts and a extension of the set term (from 2010 to 2020). "Based on the
lessons learned from the policy of NEPP1 and NEPP2, the government concludes that in
important respects environmental policy is entering a new phase, that of "environmental
management". After a period in which the focus was on clean-up (tackling existing
problems) the main job is now shifting more towards ensuring an absolute decoupling of
economic growth and environmental pressure and the sustainable use of natural
resources."(Ministry of Housing, Spatial Planning and the Environment, 1998, p. 11).

To realise this, the Plan indicates seven policy strands: continuously improve the efficiency
with which the environment is used; make judicious use of science and technology; focus
on quality of the overall living environment; increase integration, customisation and
flexibility; internalise environmental costs in prices; improve enforcement and step up
international activities (pp. 12-13). 

Society is divided into ten target groups. For each of these target groups, a specific policy
is formulated, based on the contributions of the group to the different environmental
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themes and the ways in which they can be influenced. For example, government cannot
make agreements with all consumers, which it can with a sector of industry. The target
groups are: consumers, agriculture, industry, refineries, energy companies, retailers,
transport, the construction industry, waste disposal companies and actors in the water
cycle. The nine environmental themes, labels to refer to closely interrelated environmental
problems, are: climate change, acidification, eutrophication, toxic and hazardous
pollutants, contaminated land, waste disposal, disturbance, groundwater depletion and
resource dissipation (Ministry of Housing, Spatial Planning and the Environment, 1998,
see also Glasbergen, 1994). 

As was already stated in the first NEPP, the policy seeks to integrate environmental aspects
into all kinds of social processes through an integrated approach based on the identified
themes and target groups, internalisation and self-regulation of the target groups within
frameworks the government sets and integrated long-term planning based on quantitative
objectives for policy themes (Ministry of Housing, Spatial Planning and the Environment,
1997a).

As stated, NEPP3 devotes explicit attention to international environmental policy. The
reasons for this are the cross-frontier character of environmental problems and the
internationalisation of policy (Hout & Sie Dhian Ho (eds.), 1997). The concrete
international priorities mentioned in the NEPP3 (pp. 39-45) are climate and energy policy,
acidification, biodiversity and forests, the environment and the international economy,
hazardous substances, global freshwater resources, agenda 20006 and future European
environmental policy and bilateral relations. Shortly after the third NEPP, the Policy
Document on environment and economy (Nota milieu en economie: Naar een duurzame
economie) appeared, in which the possibilities for a sustainable economy are examined. 

The National Institute for Public Health and the Environment (Rijksinstituut voor
Volksgezondheid en Milieu, RIVM) has since 1995 published the "Environmental Review"
(Milieubalans) every year, in which the status quo of the Dutch environment is described
on several indicators. In the Environmental Review 1998 (Rijksinstituut voor
Volksgezondheid en Milieu, 1998) it was found that even with strong economic growth
(3.6%) absolute decoupling of the emissions of many pollutants was still being achieved.
However, several targets will not be reached in time. Particularly the emissions of CO2,
NOx and NH3 remain problematic, and are in fact still growing. Also, the use of energy is
still rising, and the targets for noise abatement still leave much to be desired.

Government uses three kinds of instruments in environmental policy: legal, economic and
social instruments (Glasbergen, 1994, Goverde, 1993 and Van Ast and Geerlings, 1995).
The first group of instruments is the environmental legislation. The economic instruments
include levies for pollution and subsidies for the cleaning up of activities. Social
instruments are covenants and information and communication. At the beginning of
environmental policy, it was particularly legal and economic instruments that were used.
Because implementation has left much to be desired, the social instruments are now being
used more and more. Covenants are entered into with companies, which promise to make
efforts to clean up their activities. Information and communication are aimed particularly
at consumers. The slogan of the government campaign is "a better environment starts with
you" (Ministry of Housing, Spatial Planning and the Environment, 1997a). In 1998,

107A RESPONSIVE STATE: THE FIELD OF ENVIRONMENTAL AFFAIRS



Milieumagazine ("Environmental Magazine") conducted a survey of "the 100
environmental decision-makers in the Netherlands", including people from the academic
world, government, the business community and community organisations about the
environment in the Netherlands1. Among other things, these decision-makers designated
what in their view should be the main themes in environmental policy: the government
highlighted prevention, long-term policy and attention for space and the environment. The
academics mentioned sustainable food supply, long-term policy and "greening" the tax
system. The main themes for the business community were an goal-orientation, personal
responsibility and a concrete interpretation of "sustainability". For the environmental,
consumer and other community organisations, an international environmental approach,
"greening" the tax system, the environment and spatial infrastructure are important issues
(Van den Brand, 1998).

The actors in the network

International level
As stated, environmental problems are typically international. In the network of actors that
influence Dutch environmental policy, international organisations play an important role
(See Glasbergen, 1994, Van Ast and Geerlings, 1995 and Spaargaren et al., 1993) Besides,
we saw earlier that the Dutch government has always been oriented strongly towards the
international level. The two most important international levels are the United Nations and
the European Union. Both have had the attention of the Netherlands, but over time the
European Union has gained precedence. European policy gained importance; moreover,
not all countries were in favour of more power for the United Nations in the field of
environmental problems. 

Environmental regulation has become an integral part of EU policy over the last 25 years
(Ministry of Housing, Spatial Planning and the Environment, 1997a). In the fifth
Environmental Action Programme of 1992, "Towards Sustainability" an approach was
adopted based on themes and target groups, which was partly inspired by the Dutch
approach. The European network for the implementation and enforcement of European
environment law (IMPEL for short) brings together representatives from all member states
active in this field. Municipalities, water boards and provinces have connections on the
European level, too.

At UN level, several institutions play a role. There is a United Nations Environment
Programme (UNEP). Among other things it was involved in the organisation of the UN
Conference on Environment and Development (UNCED) in 1992. This resulted in the Rio
Declaration and Agenda 21, in which sustainable development has an important place. The
Netherlands is one of the members of the commission which coordinates the
implementation of UNCED's recommendations globally: the UN Commission on
Sustainable Development (CSD). The Dutch also participate in the UN Economic
Commission for Europe, a forum for all European countries, Israel, the USA and Canada.
Among other things, cross-frontier agreements on air pollution have been developed there,
to which the Netherlands has contributed. 

There are also contacts on the environment through the Organisation for Economic
Cooperation and Development (OECD) and bilateral relations. At the moment, one of the
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issues is relations with Central and Eastern Europe. These countries face severe
environmental problems. Cooperation with these countries takes place both on a bilateral
basis and through the EU, the ECE and the OECD. Environmental protection organisations
also exist at international level. Organisations like Greenpeace, the World Wildlife Fund
and Friends of the Earth are multinational organisations with departments in the
Netherlands. Greenpeace also has its international headquarters in the Netherlands.

National level
Not only organisations devoted to nature and/or environment are involved in
environmental policy. Almost every human activity and policy has some influence on the
environment. That is why many actors are involved in the field of environment. Each of
the administrative layers mentioned has its own, specific task in the field of environment.
Besides the different authorities involved in environmental policy, business corporations
and community-based organisations share the responsibility for nature and the environment
(Goverde, 1993, Van Ast and Geerlings, 1995).

Legislation must be reviewed and approved by both Houses of the Dutch parliament, the
States-General. Both have an Environmental Committee, in which specialist members of
parliament discuss measures in the area of environmental affairs with the members of
government concerned. Over the past few decades, Dutch government has had a policy of
decentralisation, with the aim of making the distance between administrative levels and
members of the public as small as possible (Ministry of Housing, Spatial Planning and the
Environment 1997a). The aim is that environmental policy should be implemented and
enforced at the regional level by the lower authorities. These authorities, the provinces, the
municipalities and the water boards, were given a degree of freedom to formulate
environmental policy for their own areas. Besides this, there is a policy to decentralise
environmental policy to "the community", leaving the business community and
community-based organisations to do the job (See e.g. Van den Brink, 1994 and Kleijburg
and Robles, 1997).

At the level of national government, six ministries are responsible for different
environmental aspects. The Ministry of Housing, Spatial Planning and the Environment
(VROM) is responsible for general environmental policy and coordinates the
environmental policies of other ministries. It is also responsible for the Environmental
Management Act and for specific legislation concerning air, soil, environmentally
hazardous substances, etc. The Ministry of Transport, Public Works and Water
Management (V&W) is responsible for integrated water policy and for legislation
concerning marine and inland waters. Another task is the operational management of the
major Dutch rivers, canals and estuaries. The Ministry of Agriculture, Nature Management
and Fisheries (LNV) is responsible for the general nature management policy and for
legislation on nature conservation with regards to species and areas. The Ministry of
Economic Affairs (EZ) has responsibility for the integration of environmental policy into
economic activities and for the energy policy. The Ministry of Foreign Affairs (BuZa) has
to coordinate international negotiations on environmental policy. The Ministry for
Development Cooperation (OS) is responsible for environmental policy within the context
of development cooperation (See also De Koning, 1994).
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The Inspectorate for the Environment (Inspectie Milieuhygiëne), the police and in some
cases the Public Prosecution Service are involved in the enforcement of environmental
legislation. The Inspectorate's tasks are "testing and promoting the quality of
environmental policy and its implementation, promoting environmentally wise
management by governmental institutions that are in charge of the implementation and
enforcement of environmental legislation and supervising compliance with environmental
legislation." Since 1990 "the environment" has had a priority status (De Lange et al., 1995,
p. 9). In the Committee of Procurators-General C.R.L.R.M. Ficq now has the environment
portfolio. Under the Committee there is the department of public prosecutors, of whom
again one has the environment portfolio. There are now 25 environmental prosecutors at
regional level, with 25 secretaries of the public prosecution service. The national
environmental coordinator is A. de Lange, public prosecutor in the Breda district (A. de
Lange, interview, 3 December 1998).

Advisory councils assist government with recommendations on their own initiative or on
request. For environmental policy the most important councils are the VROM-Council (for
the Ministry of Housing, Spatial Planning and the Environment) and the Social and
Economic Council (SER) (Ministry of Housing, Spatial Planning and the Environment,
1997a). The members of the VROM-Council act in a personal capacity, but are nominated
by interest groups including employers, employees and the environmental movement. It
was established by law on 10 October 1996. "The Council's task is to advise the
government and the States-General on the main lines of the policy concerning sustainable
quality of the living environment and on other parts of national policy that are relevant to
the main lines of the policy in the field of housing, spatial planning and the environment"
(VROM-raad, 1998). The SER advises the government on socio-economic affairs and their
policy consequences. Its members are representatives of employers, employees and some
are appointed by government. Recently, three national environmental organisations
(Natuur en Milieu, Natuurmonumenten and Milieudefensie) began participating in two
committees of the SER. Eventually, the Council may even be enlarged into an SEER, a
Social Economic and Ecological Council (Zonneveld, 1999).

Research and education are important for the development and dissemination of correct
information. The National Institute for Public Health and the Environment (Rijksinstituut
voor Volksgezondheid en Milieu, RIVM) is formalised as the environmental planning
agency in the Environmental Management Act. In 1997 it undertook research at an
estimated annual cost of 65 million guilders. It records emission levels, constructs
environmental models and calculates scenarios and the costs of all the necessary measures
for the implementation of Dutch environmental policy. The Act also records that the
Institute publishes a Environmental Review (Milieubalans) every year, in which the quality
of the environment is described, related to environmental policy realised earlier
(Rijksinstituut voor Volksgezondheid en Milieu, 1996). The first Environmental Review
was published in 1995. Universities and the Netherlands Organisation for Applied
Scientific Research TNO also play a role in environmental research and education. During
the last few decades, when the environment emerged as an issue on the political and
societal agenda, environmentology has become part of many Dutch universities'
curriculum.
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Various community-based (nonprofit) organisations influence the policy at national level,
including as representatives in one or more of the advisory institutions. The business
community is represented by employers' and employees' organisations. Both bear
responsibility for the implementation of parts of the environmental policy and are therefore
involved in its development (e.g. in the SER). The Spatial Planning and Environment
Office (BMRO), which has a permanent dialogue with government, is a cooperative
structure of the major employers' organisations. Besides this representation, most
companies are members of sectoral organisations (e.g. the Dutch Chemical Industry
Association). These are consulted by government about the implementation of
environmental policy, too. In the end, successful environmental policy needs consumers
with an environmentally friendly attitude, so consumer groups are also involved. This
mainly concerns the Dutch Consumers' Association (Consumentenvereniging). To make
sure that nobody is forgotten, other interest groups have a say in environmental policy, too,
such as the Royal Dutch Touring Club (ANWB, the motorists' association) and the
Netherlands Association of Housewives (Ministry of Housing, Spatial Planning and the
Environment, 1997a).

Finally, the environmental protection organisations must be mentioned. Tellegen (1983, pp.
10-11) introduced the following definition of the environmental movement, which many
authors on this subject have adopted after him: "the composition of actors and activities
aimed against the damage to nature and scenery, depletion of raw materials and sources of
energy and pollution of air, water and soil." As can be seen in the Pyttersen's Almanac,
there are many different organisations of this kind. Some are organised at national level
and also negotiate with national government. There are also many organisations at
provincial and local level. As the Ministry of Housing, Spatial Planning and the
Environment puts it: "They influence the formulation of policy, mobilise public opinion or
appeal to the sense of responsibility of individuals and companies" (1997, p. 12). Van
Noort (1988) describes the environmental organisations in the Netherlands as "a broad,
heterogeneous movement (p. 211). He discerns the "traditional" and "new" environmental
movement (p. 213). This corresponds with the "moderate" and "critical of the social
structure" or "radical". Some organisations cannot really be placed in any of these
categories. However, even the so called "extreme" organisations participate in all kinds of
advisory institutions and negotiate with government. For example, Friends of the Earth
Netherlands (Milieudefensie) is always seen as one of the more "extreme" organisations,
but it also participates in the SER committees. In general, the environmental movement
has become increasingly professional and institutionalised in recent decades (for some, this
represents the entire period of their existence) (see e.g. Van Noort, 1988, Cramer, 1989)2.
A brief outline of some of the major national Dutch environmental organisations is given
below.

Society for the Preservation of Nature in the Netherlands (Vereniging Natuurmonumenten)
This association was founded at the beginning of this century and is concerned mainly with the
purchase and management of nature reserves. The focus is chiefly on the management, restoration
and linking of existing nature reserves. In the last few years different forms of pollution have
gained attention, too. The Society currently manages more than 70,000 hectares of nature reserves
and has the most members/supporters of all nature and environmental organisations: over
800,000. The Society is represented in many consultative and advisory bodies of national and
regional authorities. 
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World Wildlife Fund (Wereld Natuur Fonds)
The Dutch branch of WWF was founded in 1972 and experienced spectacular growth in
membership, particularly in the second half of the eighties and in the early nineties. The Dutch
WWF is based on setting examples (often in the form of projects) and passing them on for others
to take them over. WWF cooperates closely with the business community and lobbies public
authorities. Global nature protection problems are the central: preservation of forests, wetlands
and oceans, development of new nature, protection of endangered species and protection of the
climate.

Greenpeace
Greenpeace Netherlands was founded in 1978, partly with financial support from WWF. Initially,
Greenpeace concentrated on the protection of sea animals (young seals) and the fight against
water pollution. Later, the organisation rapidly expanded its activities: and now campaigns on
issues such as biodiversity, climate and energy, nuclear energy and nuclear weapons, toxic
substances and waste. Greenpeace Netherlands has seen a huge increase in membership numbers,
particularly in the second half of the eighties, but has dropped somewhat after that somewhat. The
organisation now has about 600,000 supporters. Some time ago Greenpeace Netherlands adopted
a new strategy and now the organisation seeks to make direct agreements with diverse groups in
society, including the business community.

Netherlands Society for Nature and Environment (Stichting Natuur en Milieu)
The Netherlands Society for Nature and Environment (SNM) was founded in 1972 as a
cooperative institution comprising a large number of (national) natural and environmental
organisations as well as the provincial environmental federations. The organisation has an office
where 75 qualified employees are active. This national organisation has as its aim the preservation
of nature and scenery and a safe, non-toxic living environment. Its activities largely consist of
participation in decision-making processes and in advisory committees. SNM not only highlights
threats, but also comes up with policy alternatives. In 1994, SNM, together with the trade union
federations FNV and CNV and Friends of the Earth Netherlands (Vereniging Milieudefensie)
presented prime minister Wim Kok with a memorandum stating their arguments for an ecological
economic policy. At the end of May 1998 the employers' organisation VNO-NCW and SNM
published a joint brochure containing a practical guide for the public on compiling an
environmental report.

Friends of the Earth Netherlands (Vereniging Milieudefensie)4

This association was founded in 1971 as the Council the Environmental Protection, in reaction to
the mostly apolitical character of the traditional organisations. Initially, the organisation was
intended as a platform for scholars, but gradually the main point became mobilising public
opinion. The association now has 34,000 members, draws attention to environmental problems,
comes up with solutions, and sometimes campaigns. Milieudefensie is part of an international
network (Friends of the Earth International) and is also active at local level; for example, the
active members are combined in 120 local groups. Friends of the Earth Netherlands – alone or
together with other organisations – has made agreements in different areas with agrarian
organisations, sectoral organisations, etc.

Source: translated from Zonneveld, J. (1999), "Het kernbegrip is kwaliteit" ("The core term is
quality") in: SER-bulletin, pp. 4-7.

Regional level
The provinces have a specific responsibility in environmental policy too. Each province
has an environmental committee and an environmental management department. In
provincial environmental policy plans, which are drawn up every four years, national
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environmental policy is related to the needs of the area. Specific measures and cost
estimates are incorporated in the annually published provincial environmental
programmes. The provinces designate special environmental protection areas and disposal
sites in their areas. Larger industrial plants and other enterprises with a harmful or
potentially harmful effect on the environment must apply to the provincial authority for
licences. The different provinces meet in the Association of Provincial Authorities (IPO),
where policy issues that concern all provinces are discussed. IPO consults central
government on these issues (Ministry of Housing, Spatial Planning and the Environment,
1997a).

The environmental movement is present at provincial level, too, in the form of the
provincial environmental federations. They offer services to local environmental groups
and try to influence provincial environmental policy. The size and success of these
federations differs from province to province (Van Noort, 1986). Most of the provincial
federations are joined at national level in the Netherlands Society for Nature and
Environment (Stichting Natuur en Milieu).

Water boards are not really regional authorities at provincial level. They are not local
authorities either. Water boards are "functional" authorities, as opposed to "general"
authorities like those mentioned above, who serve general interests. The areas under their
responsibility usually consist of hydrological units. The provincial authorities supervise the
water boards in their area, the number of which can be very different (from only one or
two to several). Since the Middle Ages, water boards have been exclusively concerned
with water management in a certain area. This means they have administrative and
legislative powers for managing the quantity and quality of surface waters. They also build
and operate the sewage treatment plants. Since about 1970 they have had responsibility for
combating water pollution. The water boards also have a representative institution: the
Association of Water Boards (Ministry of Housing, Spatial Planning and the Environment,
1997a).

Local level
Every municipality has at least one department which handles environmental matters.
Large municipalities have a separate executive board for environmental affairs. There is an
important role for municipalities in licensing and enforcement. We have already pointed
out that there has been a policy of decentralisation. National government wants
municipalities to help in raising the environmental awareness of the public and the
business community. More and more municipalities are providing collection services for
sorted and separated household waste. Other municipal duties are cleaning up
contaminated soil and the construction and maintenance of sewerage systems (See also
Van Ast and Geerlings, 1995). 

Municipal authorities do not have an obligation to draw up environmental policy plans.
However, they do have to prepare an environmental programme, summarising the planned
activities for the next year. Municipalities often cooperate on environmental policy. They
receive financial support from national government for such work. The municipalities are
represented by the Association of Netherlands Municipalities (VNG). VNG also consults
national government on general policy issues concerning municipalities. Furthermore, it
delivers services to its members, e.g. by supplying model legislation (Ministry of Housing,
Spatial Planning and the Environment, 1997a).
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At this level too we find environmental organisations. Some of them are departments of
national organisations (such as the local groups of Friends of the Earth Netherlands), some
are citizens' action groups, founded because of a local issue (e.g. odour nuisance from a
factory). In general, these groups are dissolved after the problem concerned has been dealt
with. As a result, they do not provide the environmental movement with permanent new
members (See e.g. Van Noort, 1986).

A short history
The environmental movement consists mainly of very "young" organisations, and they
have developed rapidly in the last thirty years. This development can be characterised with
three main terms: professionalisation, pragmatisation and institutionalisation. Because of
these three characteristics, the environmental movement in fact became quite "similar" to
government and the business community in the subfield of the environment. The original
grass-roots activism has largely disappeared nowadays. Even a "hot" environmental issue,
like the national airport Schiphol, is dominated by the large organisations, whereas the
problem very much concerns local residents. It is said that the environmental movement is
in crisis. This is because there are no longer any gains to be made in persuading the
government to act – because government already acts – or in restricting business
corporations: they are already restricted by law. The classic opposition between the
environmental organisations and the business community has also all but disappeared.
There are no more really "bad" companies. Nowadays, matters are dealt with in
cooperation. The gains to be made are in the public arena. The small, activist grass-roots
groups are in fact seeking a new raison d'être.

In the field of environmental affairs, the Dutch government stayed "asleep" for a long
time. It was international developments (such as the report by the Club of Rome.) in
particular which "woke up" the government. Since then, the three terms we used above for
the environmental movement have applied for the government, too. Although the
government was of course already very much institutionalised, the environmental issue
was not. Now, the institutionalisation of this issue is a fact: the environment is not only the
concern of the ministry designated for that job (VROM), but "sustainability" is mentioned
in almost every policy area. The business community has succeeded in taking up the
technological side of the environmental issue. 

The first organisations for the protection of nature were founded around the beginning of
the twentieth century. During the last hundred years, the role of environmental
organisations has changed a lot. The first organisations were mainly elitist and not
political. They bought and preserved threatened areas of natural beauty, but were not
focused on mobilising public opinion or on influencing government policy. This changed
after the Second World War, and during the sixties the environmental organisations as we
know them today were initiated (Nas et al., 1997).

We will now give a more detailed description of the environmental movement's history.
There are several relevant recordings of this history (e.g. Tellegen, 1983, Van Noort, 1988,
Cramer, 1989, Van der Heijden, 1992, Van Ast and Geerlings, 1995, Korevaar, 1996, Nas
et al., 1997 and Pleune, 1997b), in which different subdivisions into periods are made.
Here we adopt the breakdown and structure used by Nas et al. (1997), though
incorporating information from the other authors mentioned.
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Up until World War II
At the end of the nineteenth century, the romantic protest against industrialisation revived
throughout Europe. Part of this revival involved a growing interest in nature. In the
Netherlands, the industrialisation process only really started after 1870, so that the interest
in nature and the understanding that natural protection is necessary came about relatively
late. This understanding was also the effect of increased knowledge (Van Noort, 1988).
"Pioneers" in the field of nature protection were E. Heimans and Jac. P. Thijsse, both
publishers on nature (Van Noort, 1988). The oldest organisation in this field, dating from
1899, is the, Dutch Association for the Protection of Birds (Nederlandsche Vereeniging tot
Bescherming van Vogels – NVBV), followed in 1901 by the Dutch Natural History
Association (Nederlandsche Natuurhistorische Vereeniging – NNV). This NNV was among
the initiators of the foundation of the Association for the Preservation of Nature
(Vereeniging tot Behoud van Natuurmonumenten) in 1905. It was initially founded to buy
the Naardermeer lake, which the municipality of Amsterdam wanted to use for waste
disposal. Later, the aim became the preservation of nature in general. The first
governmental organisation to protect nature was established in 1899: the National Forest
Service (Staatsbosbeheer). The first manager of this Service (from 1901 to 1937), E.D. van
Dissel, became a member of the board of the Society for the Preservation of Nature in
1907, and encouraged the first designation of a national site of natural importance in 1908
(Van Noort, 1988). Youth organisations also arose in Europe in this period, which also
devoted a good deal of attention to nature. 

It became clear that the purchase and management of natural areas was not enough. From
1932 onwards the Contact Committee for the Protection of Nature and the Landscape
(Contact-Commissie voor Natuur- en Landschapsbescherming) tried to influence
governmental policy by legal means. Here again the threat to one specific area was the
initiating factor. 19 organisations were represented in the Contact Committee, ranging from
the motorists' organisation ANWB to the trade unions, as well as the Society for the
Preservation of Nature; M. van der Goes van Naters, a politician from the SDAP (the pre-
war social-democratic party) was the most important figure in this movement (Van Noort,
1988).

Studying nature and the purchase and management of natural areas were the main
activities in this period. The purchases in particular required a lot of money. The
organisations were elitist and apolitical (Van der Heijden, 1992). During World War II
there was no real activity by nature organisations.

1945-1970
After World War II, there was initially little attention for nature; more priority was given to
reconstruction and economic growth. However, the nature protection organisations did
extend their activities, focusing more on research and legislation. Government began
intervening more in nature protection. At the beginning of the century, the authorities had
sometimes already contributed to the purchase of natural areas. Now, it was decided that a
maximum subsidy of 50% of the cost could be provided for the purchase of areas at
national and provincial level. In 1946, the Provisional Nature Protection Council
(Voorlopige Natuurbeschermingsraad) is set up, in which the Society for the Preservation
of Nature was also represented. The Ministry of Education, Arts and Science (OKW) was
put in charge of the protection of nature, with the National Forest Service as the
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implementing body (Van Noort, 1988). The Provisional Nature Protection Council was to
advise the Minister of OKW – both on request and on its own initiative – on the protection
of nature and the landscape, and was to prepare a design for the Nature Protection Act
(Van Noort, 1988).

Environmental awareness increases in the sixties, as an effect of the rapid industrialisation
everywhere in the Netherlands, which caused nuisance for the population. Though the
concern for environmental problems also increased in the traditional nature protection
organisations, they stuck to the protection of nature. It was felt by some that the Dutch
Association against the Pollution of Water, Soil and Air (Nederlandse Vereniging tegen
Water-, Bodem- en Luchtverontreiniging), founded in 1909, should take up the theme of
environmental pollution, but this was hardly done. The traditional nature protection
organisations would later support a lot of new groups concerned with pollution, but it took
even longer before they took up the environmental theme themselves. 

In 1960, the Institute for Education on Nature Conservation (Instituut voor
Natuurbeschermingseducatie – IVN) was founded. Most organisations that arose between
1960 and 1970 were a reaction to specific (attached to a certain region) and concrete
environmental problems. In the Rijnmond area, in particular, with severe air pollution and
plans to expand the port of Rotterdam, a lot of environmental organisations arose, such as
the Association Against Air Pollution in and around the area of the Nieuwe Waterweg
(Vereniging Tegen Luchtverontreiniging in en om het Nieuwe Waterweggebied – VTL).
These organisations closely resembled the traditional organisations: they had an elitist
character (initiated by politicians, scholars, etc.), most activities were limited to the
protection of natural areas and directed at consultation with government. Only an action
group in Amsterdam, campaigning against the establishment of the Progil factory, was
clearly different: it had a broad social background and used the media in its campaigns; it
was soon to be copied in this by other environmental organisations, too. 

1970-1975
This was the golden age of the environmental movement. Particularly at local level,
several hundred action groups arose (Tellegen, 1983). New national organisations also
emerged, which were more broadly oriented. They also linked their activities to criticism
of "the capitalist consumer society", recruiting their supporters from the "new middle
class" of well-educated people, working in the service sector, and active in left-wing
parties (Van Noort, 1988). Examples include Aksie Strohalm ("Action Straw", 1970), Raad
van Milieudefensie (1971, Council for Environmental Protection, which later became
Friends of the Earth Netherlands) and De Kleine Aarde (1971, "The Small Earth").
Korevaar (1996) calls this period the "construction phase" of these organisations. The
Dutch department of the World Wildlife Fund was founded in 1972. The environmental
nonprofit organisations had a mutual division of tasks. The (traditional) nature protection
and educational organisations did not interfere with the protest against environmental
pollution. These organisations cooperated closely, but had little contact with the (new)
action groups. Government gave subsidies to the large, national organisations. Some of
them, such as the Environmental Protection Society, refused government aid on principle
(nowadays, only Greenpeace does not receive any government subsidies). The government
also established the Ministry of Public Health and Environmental Protection (Korevaar,
1996).

116 A RESPONSIVE STATE: THE FIELD OF ENVIRONMENTAL AFFAIRS



The traditional organisations were affected by the emergence and growth of the new ones.
Three effects can be mentioned here. First, provincial environmental federations were
founded, to coordinate local groups, improve contact with them and to keep an eye on
provincial environmental policy. The Provincial Landscapes were concerned with the
management and purchase of nature reserves, while Federations focused on environmental
pollution. Second, the Netherlands Society for Nature and Environment (Stichting Natuur
en Milieu – SNM) was founded in 1972 as a partnership of the Contact Committee, the
VWBL , the Centre for Environmental Protection (1970), the Society for the Preservation
of Nature and the 11 Provincial Federations. Its main activities consisted of lobbying,
participating in decision-making processes and advisory committees. Finally, the Society
for the Preservation of Nature went through a democratisation process with the founding of
an associational council and district meetings.

In 1973 the report by the Club of Rome ("Limits to growth") appeared and the oil crisis
occurred. These events led to a shift in interest, towards energy and raw materials. 

1975-1980
The main theme in this period was nuclear energy. There was a broad public debate on its
use in the Netherlands (Korevaar, 1996). Furthermore, interest in animal protection also
grew. Greenpeace Netherlands was founded in 1978, with financial support coming among
others from the Dutch WWF, and more new organisations (for animal or environmental
protection) arose. The different environmental organisations began cooperating more
closely. The National Environmental Consultative Forum (Landelijk Milieu Overleg, LMO)
was founded in 1976, to improve the communication between nature protection
organisations, educational establishments and environmental action groups. Coordinating
organisations also came into being focusing on specific themes, such as nuclear energy.
There was an increase in scientific environmental research (Korevaar, 1996).

The movement sought cooperation with government, the business community and
agriculture, instead of merely "fighting" them. For example, the Centre for Agriculture and
the Environment (Centrum voor Landbouw en Milieu, CLM) was a forum for discussions
with farmers about more ecologically sound agriculture. However, the suspicion between
the environmental organisations and the business community and agriculture in particular
persisted.

But: the environment was "fashionable", and commerce began moving towards
ecologically sound products. Healthfood shops prospered, and healthfood products became
available in supermarkets, too. Furthermore, all kinds of businesses involved in the
processing of waste began emphasising their ecologically sound methods, sometimes even
referring to it in their name: Ecotainer, Ecotechnology (Ecotechniek) (Van Noort, 1988).

From 1975 on, (at least a part of) the environmental movement institutionalised and
stabilised, after having gone through a period of growth. A new generation of activists
prompted a debate about strategy in most organisations. 

1980-1990
The economic decline and rising unemployment now drew more attention than the
environment. In addition, the successive governments led by prime minister Lubbers were
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less receptive to the demands of the various movements in society. All environmental
organisations, with the exception of Greenpeace and some animal protection organisations,
experienced a decline in membership.

In this period the organisations talked about their vision and strategy. Their activities
shifted away from direct actions and demonstrations towards participation procedures and
legal actions. Mobilising people for demonstration became harder and harder.
Organisations tried to approach government. The internal organisation was also analysed,
and many groups gradually professionalised. The democratisation, which was carried
through quite far, was abandoned: the organisations become more centrally structured and
more hierarchic. 

Slowly, the interest in environmental issues grew again. There was a growing awareness
that many environmental problems are of a global nature and can only be solved
internationally. The full significance of environmental problems became clear in the mid-
eighties (acid rain, greenhouse effect, damage to the ozone layer). Not until the end of the
eighties was a serious environmental policy developed, however (in 1989, when the first
NEPP appeared), as one of the four pillars of government policy. Unions and business now
also devoted more attention to environmental issues (Korevaar, 1996). As a result of a
pollution scandal in Lekkerkerk, the national organisations found the Association for a
Toxin-free Netherlands (Stichting Nederland Gifvrij), to advise and support resident groups
who discovered that their homes had built on toxic waste dumps. However, when the soil
was cleaned up, these groups disappeared and there was thus no permanent growth of the
environmental organisations. 

In this period, educational institutions expanded their activities and focused more on
environmental pollution. At the same time most of the large, national organisations started
to incorporate environmental education as a permanent part of their activities. The different
organisations started to undertake activities together, such as the annual "acid rain weeks".

From 1986 on, the number of members began to grow again, encouraged by TV fund-
raising campaigns. The organisations seemed to converge in terms of their views on
environmental problems and the solutions to them. The government's attitude towards
them became more positive. During the 1989 general elections, interest in the environment
was at its peak. Afterwards, however, the hopes of the environmental movement turned to
disappointment with the policy pursued. Government employed more and more
environment officials, however, with whom the environmental organisations had close
contact, so that they were increasingly involved in policymaking (Korevaar, 1996).

In the late eighties the environmental movement was fairly institutionalised. This is
apparent among other things from type of actions they undertook: they used more
conventional strategies than other social movements, such as taking legal action and
participating in committees and advisory bodies.

1990-1995
Again, the strategies and themes of the organisations were expanded. The slurry problem,
climate change and the greenhouse effect attracted more attention. In general,
"sustainability" became a key concept in this period, and the environmental problems were
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expressly placed in an international context (Van Ast and Geerlings, 1995). In the
Netherlands, most protests were against "mega-projects", like the expansion of the national
airport, Schiphol, and the plans for a High Speed Rail Link (HSL). But environmental
organisations not only responded to government plans, they also put forward propositions
of their own. The Dutch WWF, as well as other nature protection organisations, applied
themselves to the development of "new nature", besides the preservation and purchase of
existing areas (Van der Windt, 1995). The Society for the Preservation of Nature sought to
link existing nature reserves together.

In the early nineties, 2 million people were members of a environmental organisation. In
1996, this number had risen to 3.3 million. The Society for the Preservation of Nature,
WWF and the Dutch Society for the Protection of Animals (Dierenbescherming) gained
the most members, while for several reasons Greenpeace underwent a decline. The
environmental organisations started to make direct agreements with different groups in
society, such as industry, farmers and the business community. For example, they
cooperated more closely with the two large trade unions, FNV and CNV. But the
environmental movement did not abandon its traditional modus operandi. This was evident
in the dispute on Schiphol airport, for example, where the environmental movement
believes it still has to "fight". To do this, it now focuses more on implementation, dealing
with businesses and consumers, and less on policymaking, dealing with government
(Korevaar, 1996).

5.3 Findings on impact

Distinction
In the field of environmental affairs nonprofit, for-profit and government organisations can
be found. All respondents agree on the differences between the three sectors and
understand the concept of a difference between the governmental and nonprofit sector.
Nonprofit is defined as the environmental and other community-based organisations. Many
of these organisations are membership-based or are foundations. The four largest
environmental organisations are the Netherlands Society for Nature and the Environment,
Friends of the Earth Netherlands, the Society for the Preservation of Nature in the
Netherlands and Greenpeace. Apart from Greenpeace, they have strong (financial) ties with
the government. For-profit organisations here are businesses, employers' and employees'
organisations and environmental consultancies. Many of the new (technical) developments
in environmental protection come from highly innovative companies. The profit market,
after rapid growth, seems to be mature and profitable. The government sector can be
divided into four categories: national ministries, particularly the Ministry of Housing,
Spatial Planning and the Environment (VROM), provinces, municipalities and water
boards. Glasbergen, a well-known scholar in environmental affairs, finds it striking that of
the four major environmental organisations, three are heavily subsidised by government.
He claims that this results from "a long history in coping with societal forces" (P.
Glasbergen, interview, 19 November 1998).

Service function
The service function is not involved in the research of environmental affairs4.
Environmental affairs do not really involve the offering of service, like education and
housing in the other areas. Service is mentioned in the literature when considering the
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national and provincial environmental organisations, which offer services to environmental
organisations on a lower level. The case would be different if we had taken organisations
concerned with the management of natural areas into account. However, this research
focused on campaigning organisations.

However, one exception must be made here: the Society for the Preservation of Nature in
the Netherlands (Vereniging Natuurmonumenten) is an organisation involved in the
purchase and management of nature reserves (about 76,000 hectares under management, of
which it owns about 60,000 hectares), but also is and has been involved in several
campaigning activities. For other reserves, this job is done by the National Forest Service
(Staatsbosbeheer), part of the national authority (about 222, 000 hectares under
management). Furthermore, the Provincial Landscapes have about 77,000 hectares under
management, of which about 73,000 hectares are their own property (Voorhorst, 1997).
The Society for the Preservation of Nature and the Landscapes receive most of their funds
from government and a smaller proportion from supporters. The Society receives funds
from government for the purchase and management of areas that are involved in what is
termed the "Ecological Main Structure" (Ecologische hoofdstructuur), because here they
implement government policy. Apart from these subsidies, the Society is dependent of
government for only 5% of its income. A structural comparison between the service
delivery of these organisations has not been made. 

Innovation
Glasbergen, a well-known researcher on environmental affairs, describes three functions
for the nonprofit organisations: setting the agenda; enlarging the scope of ongoing
discussions, and helping the profit sector in creating a good environmental profile (P.
Glasbergen, interview, 19 November 1998).

According to Glasbergen the agenda-setting function is diminishing now. Some
organisations are very effective in enlarging the scope of the discussions. Glasbergen also
claims that many nonprofit organisations feel uncomfortable with the last function (P.
Glasbergen, interview, 11 November 1998). De Lange, environmental officer for the Public
Prosecution Service, sees the environmental nonprofit organisations as a "countervailing
power" (A. de Lange, interview, 3 December 1998). This countervailing power component
can be observed in the high quality of policy impact generated by the organisations. Van
Kempen, from the Ministry of Housing, Spatial Planning and the Environment, sees
"government and nonprofit cooperating in defending the stake that has no voice" (A. van
Kempen, interview, 26 November 1998).

Although most environmental organisations are generally considered to have expert
knowledge on the issues they draw attention to, they usually do not develop this
knowledge themselves (Koperdraat, 1992). This is done for the greater part by universities,
research institutes and private companies. All respondents agree on this issue. Glasbergen
explains that there are many ties between nonprofit organisations and governmental
organisations (P. Glasbergen, interview, 19 November 1998). An exception to this may be
the local citizens' action groups. Because these organisations do not have many financial
resources at their disposal, they need to find their expertise from their members. Experts in
the field are often involved in the founding of such organisations. 
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We think it is appropriate here to distinguish between "technical" and "policy" innovation.
As regards technical innovation, the real "inventions" are mostly made in production
organisations in the private sector (W.A. Hafkamp, interview, 19 October 1998). And as
we have said, most research is done by universities, research institutes and private
environmental consultancies, though this may be on contract from an environmental
organisation. 

"Policy innovation" defined as the development and promoting of more environmentally
friendly policy alternatives, i.e. de facto agenda-setting, used to be typical of the
environmental movement (Natuur en Milieu et al., 1989, Landelijk Milieu Overleg, 1994,
Stichting Natuur en Milieu, 1997). Korevaar (1996) and Pleune (1997a and b) explicitly
identify the offering of alternatives as one of the main methods of the environmental
movement (besides influencing government policy, influencing public opinion and
influencing industry). On the other hand, Pleune (1997a and b) states that the
environmental organisations' methods on specific issues are based on the societal framing
of the issue. 

These days, it is hard to say which sector generates the most innovative ideas in the area of
the environment: profit, nonprofit or government; they are all involved in the agenda-
setting process of issues. The environment has become particularly interesting for the
profit sector (environmental consultancy). Van Kempen, a senior civil servant at the
Ministry of Housing, Spatial Planning and the Environment (VROM), explains that
nonprofit organisations can be more innovative because they are not so tied to the current
situation. For instance, they do not have to worry about legal security (A. van Kempen,
interview, 26 November 1998). This point of view is also expressed by Wams, the director
of Friends of the Earth Netherlands (Th. Wams, interview, 13 October 1998). Public
prosecutor De Lange, by contrast, sees that profit organisations are very closely tied to
government and in many cases "process" public policies much better than nonprofit
organisations (A. de Lange, interview, 3 December 1998). Wijnker from the KPMG
consultancy claims that in the environmental field the profit sector is by far the most
innovative, followed by national governmental organisations (J. Wijnker, interview, 20
January 1999). Van Soest, manager of a large nonprofit research and consulting firm,
partially agrees with this. He claims that "we also have to carry out projects in order to
finance our activities but in some cases we can use our "profits" to do some limited
research on new issues that are not ready for the public yet" (J.P. van Soest, interview, 10
December 1998). With regard to the set we have compared, nonprofit, profit and
government organisations are quite well matched. Besides, as was particularly apparent in
the seventies, the environmental agenda is also set internationally. 

Expressive function
Membership of an environmental organisation certainly has an expressive function. The
type of organisation is relevant here. The Dutch environmental movement includes a range
of different organisations, the one being more radical than the other. Each organisation has
its own image. The Society for the Preservation of Nature in the Netherlands, for example,
has a civilised, moderate image, while an organisation like Friends of the Earth
Netherlands has a more radical one. The former organisation also has a much bigger
membership than the latter (see above)5. Wams, director of Friends of the Earth
Netherlands, describes his organisation as having a "debating culture" (Th. Wams,
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interview, 13 October 1998). However, all the large national environmental organisations
are accepted, institutionalised actors in society, so no really extreme differences are present
on this spectrum. As Wams says: "It is possible that we become less innovative once we
are really participating in all the structures" (Th. Wams, interview, 13 October 1998).
There are some really radical organisations (such as the Dutch department of the Animal
Liberation Front), but these are not generally considered to be part of the environmental
movement.

In the first years of the existence of the environmental organisations in the early seventies,
there was a clear political component to the environmental activism. It was accompanied
by criticism of society's structure and mostly embraced a left-wing, socialist or communist
view. Nowadays, with most of the organisations, this component no longer plays a role;
they all try to influence policy within the existing structure of society. The older
organisations (from the beginning of this century), particularly aimed at the conservation
of nature (e.g. Society for the Preservation of Nature), never really had such components.
But both kinds of organisations offer expressional options for people with a concern for
nature and the environment, though each organisation works in a different way and thus
appeals to different groups. Van Kempen calls this function the legitimisation of the
environmental organisations (A. van Kempen, interview, 26 November 1998).

Being a member of an environmental organisation makes a good impression. Membership
of the Society for the Preservation of Nature is "accepted" more broadly in society than
membership of one of the relatively more radical organisations. This is reflected in the
number of members: while the Society for the Preservation of Nature have more than
900,000 members, the Environmental Protection Society, for example, has a few tens of
thousands. However, it should also be mentioned here that membership does not always
mean activism. The larger part of the members are only active by paying their contribution
("credit card participation", post-giro activisme, see introduction). Glasbergen sees this as
one of the problems of the contemporary era (P. Glasbergen, interview, 19 November
1998).

Compared to the early years of the environmental movement, the importance of the
organisations for the expression of members has declined considerably. As a result, the
difference compared with the profit sector has also become smaller. In nonprofit,
governmental and profit organisations (here: environmental consultancies), environmental
organisations, professionals do their best for the environment out of concern for the
environment. One could say that for all these categories of professionals, one working in
the nonprofit, one in governmental and the other in profit organisations, working for the
environment has an expressive value. De Lange from the Public Prosecution Service
explains that in its work the Service expresses the following three democratic values:
"Confirmation of values, justice (legal security, equality before the law) and "offences
without victims"." 
The only difference is then the way in which it is expressed. Thus organisations in all three
sectors offer their members/employees expressional possibilities, but all in a different way.
Members/employees choose the kind of organisation which best fits their own method of
expression.
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Advocacy and social change
Environmental organisations in the three sectors all perform advocacy; it is only the
instruments that differ. Advocacy and social change are the core function of the nonprofit
environmental organisations; in fact they are their raison d'être. Over time they have
altered the design of this function. The environmental movement's aims are not under
discussion. The environment as an issue is incorporated in the whole of society. The
instruments of the environmental movement have been and are under discussion, however.
This pressure on the environmental movement decreases the possibility of hard, extreme,
activism. This can cause people to drop out of the official environmental organisations and
enter the "grey circuit". In the Netherlands, no instances of this are known in the
environmental movement, but it does happen in the field of animal protection, where
organisations like the Animal Liberation Front exist. 

Community-building
Concern for environmental affairs used to have a dimension of social criticism. That
dimension has now disappeared almost entirely; with it, the contribution of the movement
to community-building has disappeared. The nonprofit environmental organisations have
been professionalised and pragmatised. The large organisations have large bureaus. They
want to keep those "clean" and do not offer them as a place for meetings for members of
the community. Van Kempen sees government as being involved in community-building
by definition. The nonprofit environmental organisations are focused more on single issues
and thus less on the whole community (A. van Kempen, interview, 26 November 1998).

Glasbergen describes the mobilising function of the large organisations and claims that this
is declining in the Netherlands. The largest one ,the Society for the Preservation of Nature,
is not into mobilising but into managing areas, although it does aim to make its members
aware of what is going on, for example through its magazine. "Many people just want to
pay money to Greenpeace" (P. Glasbergen, interview, 19 November 1998). It also has to do
with the disappearance of the "professional activist", which was a common phenomenon in
the sixties and seventies. These activists were critical of societal structures in general, and
not only fought against environmental problems, but were concerned with problems in
(e.g.) the Third World as well.

Community-building can be performed by environmental organisations at local level in
particular, when groups of citizens join together to fight a polluting factory or something
similar. Korrel (1987) comments on this that when the initial fear and shock about the
problem in the neighbourhood have decreased, the involvement of and cohesion between
citizens also diminish. Besides, these local, activist groups are also for the most part a
phenomenon from the past; the "big environmental players" now take centre stage.

The older environmental organisations, like the Society for the Preservation of Nature,
which were particularly concerned with the nature conservation, involved many partners in
the early years. These were societal organisations active in other areas, but also concerned
about nature and the environment, like the Royal Dutch Touring Club (ANWB), churches
and the Netherlands Association of Housewives. Later several environmental organisations
were reorganised. A part of this reorganisation was the exclusion of those other societal
organisations from the management of environmental organisations, because their
involvement inhibited their decisiveness. Nowadays, partnerships are made on strategic
levels between these organisations.
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The concluding remark can be made that in expression, advocacy and social change and
community-building, the main differences between the three sectors in environmental
affairs, are differences in "atmosphere". To illustrate this on the base of expression:
nonprofit environmental organisations may have "happenings" like releasing balloons at
the airport, but a for-profit environmental consultancy can argue for a different economic
structure.

Drawbacks
Because of the rise in professionalisation, pragmatisation and institutionalisation, the
hypothesised drawbacks nowadays do not really characterise nonprofit environmental
organisations any more or less than organisations in the profit and governmental sectors.
As stated earlier, the different organisations in the subfield have become quite similar.
Some 10 or 15 years ago, however, this was different. Then, there were several
pronounced forms of paternalism and amateurism, for example. It is likely that amateurism
can still be found in some instances in the environmental movement, particularly in small,
local action groups. However, as we stated earlier, these are dying out. On the other hand,
amateurism will exist within profit organisations sometimes, too (e.g. apprentices at
environmental consultancies).

Particularism
No instances of particularism were found. Environmental organisations do not refuse
members for particularistic reasons. Maybe in the early days this was the case, but not any
more. It is conceivable that then, when environmental groups often also had a political
component (often socialist/communist), members could be refused because of their
political conviction. There again, people with another political conviction probably did not
want to become members of such organisations in the first place. Since the environmental
movement is not involved in service provision, it does not even have the possibility to
perform particularism there.

Government and profit organisations do not refuse employees for particularistic reasons
either. Quite the contrary: it is a known fact that many government or profit employees are
former environmental activists.

Paternalism
The situation here is similar to particularism. It is conceivable (but not really demonstrated
in this research project) that environmental organisations used to be paternalistic towards
their members. Perhaps there were formal or informal electoral prescriptions and dress
codes (the "woolly pullover, pipe and beard" image). Nowadays, with professionalisation
and pragmatisation, this is not the case. Of the large four organisations only Friends of the
Earth Netherlands seems to have a problem with this. As Wams explains: "Our former
chairman always said: "It is allowed to moralise". Within Friends of the Earth we
sometimes have discussions on whether eating meat is allowed. I am not in favour of
forbidding al these things. But as Friends of the Earth you have to say those things. It is a
thin line you are walking" (Th. Wams, interview, 13 October 1998). According to
Glasbergen the organisations in this field are "less paternalistic now than they were in the
sixties and seventies. But they are of course focused on just one part of the problem" (P.
Glasbergen, interview, 19 November 1998).
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However, there is another side to paternalism, which has to do with the advocacy function.
This is the paternalism towards the public, which has a strong link with the character of
the problems at stake: "the environment has no voice of its own". In this sense, the
environmental movement is clearly paternalistic, although this too has reduced since the
early days. In memoranda of environmental organisations from the eighties (See e.g.
Natuur en Milieu et al., 1989), the language used is firm and (almost) propagandistic. Later
memoranda (e.g. Stichting Natuur en Milieu, 1997 and Landelijk Milieu Overleg, 1994)
are much more compact and have as their main theme sustainable development. This
theme is widely accepted, including by government (See the NEPPs) and the business
community. But as recently as 1996, J. Bohlen, one of the founders of Greenpeace, said:
"We are talking about a dying planet…only when it is too late will they all say:
"Greenpeace was right after all"" (Greenpeace Magazine, 1996). But Van Kempen, from
the Ministry, also sees paternalistic aspects in his own organisation. "The main difference
is that the environmental movement wants things like sustainable growth now, while the
government organisations want to take some time for it" (A. van Kempen, interview, 26
November 1998).

Government is certainly paternalistic in this way as well. Among the government's
instruments in environmental policy are the social instruments: communication and
information. Paternalism clearly surfaces here – take for example the campaign "A better
environment starts with you". But, similarly, the latest publicity campaign of the World
Wildlife Fund is: "Do not let the North Pole melt…" (Metro, 10 September 1999). This
campaign is sponsored by the Ministries of Economic Affairs and of Housing, Spatial
Planning and the Environment! 

However, the effect of this kind of paternalism is ultimately dependent of the public's
reaction and behaviour (goodwill). Neither environmental organisations nor government
can impose sanctions on people who do not respond to their call. The most government
can do to support this call, is to give financial impetuses, such as return deposits for glass,
paper, old refrigerators and so on (this relates to the separate collection of different sorts of
waste).

Amateurism
The environmental movement is generally considered to be professional and have real
expert knowledge (e.g. Cramer, 1989). This is part of the general rise in
professionalisation, pragmatisation and institutionalisation in many parts of the nonprofit
sector. Environmental organisations have professional staff at national level and volunteers
generally play a smaller role. All respondents agree on this issue. Glasbergen explains that
there are many ties between nonprofit organisations and governmental organisations (P.
Glasbergen, interview, 19 November 1998).

On the other hand, there are many stories about almost amateuristic behaviour looking at
the internal organisation. According to Van Kempen some of the organisations have
difficulties with their financial affairs, for example (A. van Kempen, interview, 26
November 1998). Also the internal democratic structures sometimes hinder the
professional staff and can be seen as amateuristic. Many of the characteristic features of
campaigning organisations as described by Handy (1988) can be found in these
organisations. This is accepted by Wams, the director of the largest campaigning
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organisation: "Amateurism certainly occurs. Especially in negotiations. You have to accept
it!" (Th. Wams, interview, 13 October 1998).

Below we present an example of professionalism in a large environmental nonprofit
organisation, Greenpeace, as well as an example of amateurism among government
officials involved in environmental policy.

"Militant environmental activists take on a professional guise
In 1971, a small group of Canadians protests against the nuclear tests on the American island
Amchitka. The protests are successful – Amchitka becomes a bird sanctuary – and Greenpeace is
born. The local Indians saw these environmental protectors as the long-awaited "rainbow
warriors" and presented them with a totem ring, which symbolises the unity between human and
animal in their natural environment. A description of an organisation that has fought against
"abuse" of nature for more than twenty years.

If there is one organisation that formulates its strategy with the help of the factor "environment",
it is Greenpeace. (…) Above all, Greenpeace is an organisation that considers action of paramount
importance… (…) The main office of Greenpeace Netherlands is (…) in Amsterdam. It is a
relatively small organisation with a board, an executive committee and a number of departments,
of which the most important are: Public Relations/Information, Campaign, Marketing and
Fundraising. Greenpeace Netherlands employs around 45 staff. The organisation has some 1,100
employees worldwide. Of those, about eighty work at the coordinating organisation, Greenpeace
International, which is located in Amsterdam as well. In all, Greenpeace has 3.4 million
contributors, 600,000 of whom are in the Netherlands. The budget of Greenpeace Netherlands
was 29 million guilders last year. 

The "product"
When you talk about Greenpeace's product, you talk about the (action) campaigns. However,
those campaigns can only bring in cash if they involve publicity. Without publicity, the public
does not see what is being done and therefore is not prepared to donate money. Conversely, you
cannot put up a campaign without money and you do not get any publicity. (…) Besides,
Greenpeace also has daily work lobbying government and companies. (…) Finally, Greenpeace is
involved in all kinds of research. (…)

Strategy
The various campaigns have a very long term, sometimes about ten years. Despite the fact that it
prefers to take action at once, Greenpeace also has to think about its strategy meticulously
beforehand. (…) The moment of actual action must be a strategic point in the campaign. For
example, it has to force something during negotiations with a company. (…) However, it remains
important to keep the dialogue with companies going. Greenpeace tries not only to attack things,
but also to come up with better alternatives. An important strategic choice of Greenpeace is
complete independence. There are no ties with political parties, churches or companies, and it
does not take a political view. Cooperation with similar organisations only takes place if it is
really useful. Of course, they are informed about each other's campaigns, but Greenpeace is not
prepared to come to compromises or to get bogged down in endless meetings. (…) Companies are
not even allowed to become members. All revenues come from contributors, gifts, legacies and
merchandising. (…) Greenpeace, too, has to be concerned with improvements in quality and
efficiency. (…) Research, for example, must be done by experts or acknowledged institutions, so
it can be questioned less easily. More and more specialists are entering the organisation, chosen
for their knowledge rather than their idealistic convictions. (…) By not forgetting what the
organisation fights for, Greenpeace hopes to maintain a healthy balance between "rationality" and
"emotion". (…) Some form of structure, or even bureaucracy, is present at Greenpeace, too. For
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every guilder spent, only 13 cents are spent on overheads. The remaining 87 cents go to the
campaigns. This is necessary to enable it to keep focusing on what it is good at, which is
campaigning.

Greenpeace focuses on its core activities. Decisions are made on which campaigns will be held
and which will not. Some things are contracted out nowadays, such as administration and, in
particular, merchandising. 

Source: translated from Donzel, J. van (1995), "Strijdbare milieuactivisten in een professioneel
jasje". In: Bedrijfskundige berichten, pp. 19-21.

"Environmental officials can be an unnecessary pain in the neck for a business" 
Because of a shortage of manpower, environmental officials focus too much on "minor details",
thinks environmental lawyer M.Simons. She calls on the Inspectorate for the Environment to
focus more on cases in which government is involved. "Because there, no proceedings are
instituted at all." Government applies double standards with regard to the fight against
environmental crime, Simons argues. "Sometimes officials of the Inspectorate for the
Environment are a pain in the neck unnecessarily for months for a sympathetic business,
imposing a towering fine for a formal futility, while in cases in which government itself is
involved, no proceedings are instituted at all." "Formal offences", Simons calls them. (…) The
lawyer collected examples by the dozen that amount to government being petty in the
enforcement of small details, while being unable to score in big cases because of a shortage of
manpower. "Government not only employs too many vague environmental regulations, but also
pursues a quantitative policy", according to the lawyer. It amounts to the Ministry of Justice and
the Inspectorate being obliged to handle a certain number of cases per year. "They don't have
enough people to deal with major environmental crime, so they achieve their targets by dealing
with lots of small cases." (…) Prosecuting dozens of formal offences – a stamp too few here, a
form not correctly filled in there – forfeits the goodwill that has been built up with many
businesses after years of environmental policy, Simons argues. "I am not saying that the annoying
behaviour of environmental officials and inspectors spurs entrepreneurs on to major, real
environmental crime, but they do end up at cross purposes. They do not consciously intend to
commit an act of sabotage, but the consultation and open debate comes to a standstill. And that is
bad for the environment", Simons thinks."

Source: translated from Didde, R., "Milieuambtenaren kunnen bedrijf onnodig lang zieken". In:
De Volkskrant, September 12, 1998, p. 9.

5.4 Conclusion
The field of environmental affairs is a fairly "young" area of the Dutch society. Nonprofit
organisations have played a major role in establishing this field. Based on worldwide
trends and "fears" as described in this chapter, nonprofit organisations, small and large,
have been able to put the environmental issue on the political agenda. In the meantime
they have also developed their own organisations, in many cases subsidised and supported
by the government they were trying to influence. As described in this chapter, most
national environmental nonprofit organisation are highly professionalised and depend to a
large extent on governmental subsidies. Small activist groups play a minor role nowadays.
The national activist group, Friends of the Earth Netherlands, has been under public
pressure due to some of its modes of action. 
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Looking back we can say that with the introduction of the NEPP and the subsequent
NEPP+ programmes, the leading role of the nonprofit sector in setting the stage and
agenda has been taken over by governmental6 and, later, profit organisations. At this
moment the environmental movement seems to be in a strategic crisis of needing to define
new roles, functions and strategies. 

In terms of this study, the nonprofit environmental movement nowadays seems to differ
little from organisations from other sectors in the field. The contributions and drawbacks
described were part of the nonprofit environmental affairs sector until about ten years ago.
Organisations were activist-based and outspoken. With the internal changes within
organisations, (professionalisation) and the external changes in government policies, some
argue that environmental nonprofit organisations are today in deep crisis. They seem not to
have many advantages above organisations from the two other sectors.

The flipside of this is positive: people who want to express their concern for the
environment can now do so in all three sectors. In many companies and for-profit
consultancies their is need and room for people who are concerned about the environment
and know how to go about expressing that concern. Governmental organisations at all
levels also generally offer similar possibilities.
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Notes

1 Five of these decision-makers were interviewed in our research project, too.
2 These statements were made ten years ago. However, these processes have continued.
3 Literally, Vereniging Milieudefensie would translate into Environmental Protection Society. However, because it

is the Dutch department of the international organisation Friends of the Earth, its official English translation is
Friends of the Earth Netherlands.

4 The exclusion of the service function in the subfield of environmental affairs is in accordance with the research
assignment.

5 The first is also more involved in nature rather than the environment. According to Glasbergen it is still eassier
to get people involved in contributing to the conservation of nature than in environmental issues (P. Glasbergen,
interview, 19 November 1998).

6 As De Lange, the environmental officer from the Public Prosecution Service, says: 'Since the acceptance of the
NEPP we are giving attention to the environment, too' (A. de Lange, interview, 3 December 1998).
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6 MIXED FORMS AS KEY CHARACTERISTIC: HOW NONPROFIT
ORGANISATIONS USE PROFESSIONALS AND MAKE PROFITS, WHILE
PROFIT ORGANISATIONS SERVE THE COMMON GOOD

6.1 Introduction
The three previous chapters described in depth the recent developments, contributions and
drawbacks in the fields of primary education, social housing and environmental affairs. In
this chapter we compare the results of these separate chapters. Section 6.2 presents a
summary of our original hypotheses. The next section recaps the contributions and
drawbacks per field (6.3). In the following three sections the results will be compared from
three different angles. First, we describe what have been the main contributions and
drawbacks from the nonprofit sector in the three fields (6.4). In the next section (6.5) we
compare the three different sectors on the level of contributions and drawbacks. In section
6.6 we reflect on the development of the three fields from an organisational field
perspective. The chapter ends with a conclusion (6.7).

6.2 What did we expect?
As described in the three chapters on the different policy areas, there is not a real
conceptualisation of the nonprofit sector in the Netherlands. For many people, both policy
makers, academics and practitioners, the boundaries are vague. Nevertheless, the nonprofit
sector is of considerable size and importance (Burger and Dekker, 1998). On the other
hand, as in many western countries, there is an ongoing debate about the effectiveness of
the current way of organising the public part of society. Governmental organisations are
being privatised, nonprofit organisations are becoming less subsidised and have to earn
more from members and fees. The so-called "polder model" consensus-based economic
model now in favour again in the Netherlands, although some years ago it was called
"syrupy". In this "polder model", as will be explained in chapter 7, representatives of the
three sectors meet. It proves to be effective in reducing (theoretical) differences and
conflicts between the three sectors. Others will say it makes for dull politics.

The discussion in the Dutch public domain concerns issues like:
– the lack of efficiency in public organisations
– a lack of citizen involvement, legitimacy and ownership for all kinds of public

organisations
– risks of losing the social responsibility of public organisations
– problems of public accountability 
– problems of unethical behaviour of managers and other stakeholders
– lack of diversity and representatives of diversity
– the introduction of markets and market forces as the general leading principle of public

management

It is on these issues rather than on the differences between the sectors that discussion takes
place. The contributions and drawbacks described in Field Guide no. 8 are not really at
issue in the Netherlands. The assumptions underlying these contributions and drawbacks
can be summarised as follows:
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Contributions
– The service function: The service that is provided by nonprofit organisations would be

higher in quality, greater in equity and lower in cost.
– The innovation function: Nonprofit organisations can be expected to be pioneers in their

respective fields of operation.
– The advocacy and social change function: Nonprofit organisations are involved in

producing major policy innovations and are involved in active advocacy.
– The expressive function: Nonprofit organisations are able to perform a broader function

as vehicles of individual and group self-expression. 
– The community-building function: By encouraging social interaction, nonprofit

organisations help to create habits of trust and reciprocity that in turn contribute to a
sense of community (Johns Hopkins Comparative Sector Project, 1997a).

Drawbacks
– Particularism: By being responsive to special groups, nonprofit organisations can be

discriminatory in their operations. 
– Paternalism: The liberty of individuals can be constrained because of the patronising

rules on nonprofit organisations.
– Amateurism: Because of their reliance on volunteers, nonprofit organisations may not

be able to take advantage of the latest techniques, or they may rely on the unique skills
of a particularly effective individual who cannot easily be replicated (Johns Hopkins
Comparative Sector Project, 1997a).

When we began this study we were not sure what to expect. From our own experience we
had not yet considered the research question as posed1. On the other hand, many of the
contributions and drawbacks described were "imaginable" within the different policy
fields. After a literature and peer review the following table of "Dutch expectations" was
formulated:

Table 6-1: Dutch expectations

Primary education Social housing Environmental affairs

Service function
Higher quality Positive effect No effect –
Greater equity No effect No effect
Lower costs Positive effect No effect

Innovation Positive effect No effect Positive effect
Advocacy and social change No effect No effect Positive effect
Expressive function No effect No effect Positive effect
Community-building No effect No effect Positive effect
Particularism Negative effect No effect Negative effect
Paternalism No effect (mostly) No effect No effect
Amateurism No effect No effect Negative effect 

Positive effect here means that the nonprofit mode of organising leads to a "higher" score. 
In the following sections the results of the empirical research will be presented.
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6.3 Contributions and drawbacks
In this section we summarise the conclusions of the chapters on the different fields. This
means that we look at the three different fields and sectors from the perspective of the
specific contributions and drawbacks. In the first three parts we analyse the three different
fields. In the final part of this paragraph we give a summary of the three fields and analyse
contributions and drawbacks from the overall perspective.

Functions and drawbacks in primary education
The distinction between nonprofit and government is clearly recognised although not in
this terminology. The distinction is a major part of Dutch social and political history, as is
shown by the long article in the Dutch Constitution about primary education and the
relationship between nonprofit and government. There are many converging trends within
nonprofit schools: many nonprofit schools look alike. The governmental form has
diverging trends copied from the nonprofit form: every school can be different. Next to
that, there are new ways of arranging parental influence in both types of schools
(medezeggenschap, "participation") and there are new concepts for privatising
governmental schools. So the basic conclusion is that nonprofit schools look like
governmental schools in adapting to "field-wide norms" (Powell and Friedkin, 1987),
while governmental schools are opening up to parents and educational philosophies. In the
Netherlands nonprofit and governmental forms of education are very similar. There is no
for-profit primary education. For-profit organisations do try to exert influence, though:
some interesting recent examples of sponsorship can be observed.

This means that functions and drawbacks can be found through the entire system of
education. Whether this is governmental or nonprofit does not make a real difference2.
Differences between schools, and they do exist, are related to issues like the local
neighbourhood, parental influence and the influence of the school manager or headmaster.
Only for some very special nonprofit schools (strictly religious, vrije scholen ("free"
schools)), are parents really willing to have their children travel.

Looking at the service function, quality varies from school to school and from region to
region. This difference mostly has nothing to do with whether the school is a governmental
or nonprofit school. Some researchers (Dijkstra et al., 1997, Hofman, 1993) find small
differences linked to the legal form. They claim that nonprofit schools score better due to
the higher involvement of parents in the school. Other researchers see only marginal,
diminishing effects. Most respondents only see differences in parental involvement based
on neighbourhood elements. Most respondents agree that in larger schools, with several
locations, the influence of the board on the school diminishes and its influence on quality
reduces. As stated, governmental schools are also looking for ways to involve parents
involved, although local authorities are usually less interested in increasing the quality of
education than in creating clear governance relations between local authorities and
(governmental) schools. There are different options for this. 

Considering the issue of equity it is clear that this could be a very negative aspect of the
nonprofit schools. Officially, they are allowed to refuse pupils. In practice, they almost
never do, for financial reasons.
In terms of costs the double system of fully funded nonprofit and governmental schools
leads to a more expensive primary education system. The double system leads more
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schools than needed. In general the costs for parents are the same for both governmental
and nonprofit schools. For the issue of equity it must be clear that most schools are open
both to everybody who lives in the neighbourhood and to others.

Innovation is also explained by the area in which a school is located. In deprived areas
more social innovation is needed and carried out. In other areas there is more demand for
experimenting with educational philosophies. Innovation in learning methods is generally
the same. Historically the nonprofit form made the introduction of new school types
possible, and is used nowadays to start Islamic primary education.

Schools in the Netherlands offer ways for people to express their concern in raising their
children. Mostly these are very practical support activities. There is no evidence that there
is a difference between the two sectors. Of course there is a difference regarding the
possibility of participating in the official school board. Schools also offer possibilities for
pupils (and parents) to show that they care about good causes. On this point too it is hard
to find evidence that there is a difference between the two sectors. Dutch schools are
seldom used as places for other organisations or initiatives to meet. Recently, schools have
been opening up to their local environments. Many of the recent examples are government
schools in deprived inner city areas. 

Functions and drawbacks in social housing
First of all it must be clear that in this field a distinction is made and recognised between
the three sectors. Nonprofit organisations are the original private organisations, not profit-
oriented, that have played an important role in the domain of Dutch housing. For-profit
organisations are institutional investors and the agents managing their property, some
project developers and a small number of private landlords. Government is associated with
the now mostly privatised former municipal housing organisations. On the other hand this
is a domain where the differences are blurring due to the emerging of a market philosophy
for all organisations and the privatisation of the former governmental municipal housing
corporations.

Looking at the quality of the service provided, there are various aspects to be considered.
The first issue is that the for-profit organisations focus on the higher segments of this
market, thus offering technically better housing at higher prices. Housing corporations,
both nonprofit and governmental, appear to pay more attention to the quality of the
architecture than do profit organisations. A third point is that the nonprofit and
governmental organisations seem to maintain their housing stock better; the main
explanation for this is that for-profit organisations sell their stock more often and sooner.
But for quality in general, there is a convergence between government, nonprofit and for-
profit organisations. 

Equity in the field of housing can be defined both in terms of rents and in terms of the
possibility of renting a home. Due to the legal framework of the Rent Housing Act 1979,
rents are relatively equal. But there is a difference in accessibility. Profit organisations
offer homes to people with a stable, clearly sufficient income. Nonprofit organisations
offer more possibilities for difficult groups, such as asylum-seekers. In this way they create
real equity. 
The issue of costs is very complicated. Housing corporations work at lower cost, operating
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in a more advantageous tax climate, fewer expenses for intermediates and being more
professional. On the other hand, due to the increase of market thinking and the change in
the financing of nonprofit and governmental organisations, the costs are now equalising.

Innovation is a difficult issue in the field of housing. According to one respondent the field
as such is not very innovative. The general idea is that nonprofit organisations are more
innovative, although in many cases they are "pushed" by government. National
government is promoting the idea of "sustainable building", local government challenges
the housing corporations to make social innovations. 

The advocacy function of nonprofit organisations, and in some way their governmental
counterparts, is very clear historically. Their history is in the economic development of
their own constituencies. Building good, affordable houses was a major way of improving
the living conditions of the working class within every "pillar". Nowadays the nonprofit
form still has a big impact on the function of social change. The nonprofit corporations are
used to achieve other policy aims such as the social development of certain areas. 

Looking at the expressive functions one can say that the idea that the housing association
is owned by its members has almost disappeared. This also means that they have lost their
anchor in society. On the other hand, the traditional values have now been replaced by
managerial and service-oriented values which are expressed in a new relationship between
organisation and tenants. For community-building the relationship between nonprofit and
governmental social housing organisations and local government are important. As stated
earlier, nonprofit and government organisations are used to implement social policy and
change within local communities. 

As far as the drawbacks are concerned, particularism is not a dominant characteristic any
more in either of the sectors. It can perhaps be found in small villages in older
organisations, though this is not clear. On the other hand, nonprofit and governmental
organisations are probably more compelled to use objective criteria than private
organisations, especially non-professional landlords. There is a visible history of
paternalism. There used to be "living schools" and many "house rules". Nowadays, a new
form of paternalism may be being practised by managers who develop policies without
influence from outside parties. Tenants are seen as clients, who could also choose to live
somewhere else, rather than as partners. Amateurism has almost disappeared in all three
sectors.

Functions and drawbacks in environmental affairs
In this field almost everybody understands the difference between the three sectors,
although again the difference between the large environmental organisations and the
government is not always clear. An important explanation for the distinction is that in this
sector many nonprofit organisations are membership-based so they must have a self-image.
On the other hand, the three sectors are very interwoven on the level of policy-setting and
formulation.

Environmental affairs is a booming market for nonprofit advocacy groups, nonprofit
research centres and for profit consultancy firms. The Ministry of Housing, Spatial
Planning and the Environment is seen as an important partner within the arena for the
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development of new policies. A final introductory remark concerns the professionalisation,
pragmatisation and institutionalisation that has occurred in the Dutch nonprofit
environmental movement. As described in chapter 5, for the field of environmental affairs
the service function was not part of the research.

Looking at innovation, again as in most of the Dutch cases there is a clear historical case
for the nonprofit sector. It is mostly thanks the large and small organisations within the
environmental movement that the issue of environmental affairs was placed on the political
and public agenda. This led to the great success of the NEPP and NEPP+, followed and
accompanied by laws and self-regulation by companies and industries in the mid and late
eighties. After this period the environmental movement entered a strategic and
instrumental crisis. The "enemies", defined as government and business, had been
convinced and in some cases were even doing much more than was thought possible. At
present there is also a growing market for commercial consultancies in this field. Now
there seems to be no real difference between the three sectors in terms of innovation seen
as the introduction of new ideas and issues. There are even people who say that part of the
environmental movement is fighting old-fashioned battles and is not innovative any more.

For the issue of advocacy, social change and expressive function it should be clear that the
nonprofit sector clearly offers maximum possibilities. These functions form the core of the
advocacy and campaigning organisations that form this movement. But it is very difficult
to say that the nonprofit sector is doing better than other sectors. The nonprofit sectors can
use instruments like blockades and signature campaigns that are not open to many of the
people working in government or for-profit firms. Of course the whole concept of
membership, donating money and mobilising mass action is more open to the nonprofit
sector. But the idea seems to be that the large mass mobilisation campaigns are finished
now. One should not underestimate, however, the possibilities for civil servants and
business employees to express their own values and create social change by working for
these organisations in the governmental and profit sector. 

The community-building contribution has largely disappeared as a consequence of the
professionalisation and institutionalisation. Historical evidence suggests that there used to
be many links between different issue movements. Now the buildings are closed in the
evenings and environmental organisations have no ideas of sharing resources with other
movements.

The three drawbacks can no longer be found in the large organisations. It could be argued
that all campaigns focused on changing human behaviour are somewhat patronising. But in
that case the Dutch government is probably the most patronising. Amateurism has almost
completely disappeared through professionalisation, pragmatisation and
institutionalisation.

Functions and drawbacks in the three fields
In this final part of the analysis we look at the different functions and drawbacks from the
perspective of the three fields. 

Comparing the service function (quality, costs and equity) in the fields of primary
education and social housing leads to the following remarks. Generally speaking, the
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difference between the government and nonprofit sectors is very limited. In primary
education the educational quality in nonprofit schools may be a little higher, while the
social quality in the governmental schools may be higher. In social housing the social and
architectural quality of both government and nonprofit is the same. Looking at equity in
primary education, in some cases the religious or social background of potential pupils is
still important, while the fee that parents have to pay has no influence at all. Governmental
and nonprofit schools are open to everybody. In social housing the income of a possible
tenant is important. Although rents are relatively similar due to the Residential Tenancies
(Rent) Act, for-profit organisations offer fewer homes to people with an unstable or
inadequate income. Governmental and nonprofit organisations offer more possibilities to
difficult groups, such as asylum-seekers.

Looking at innovation it is certainly true that in all three fields the nonprofit form has been
very influential in terms of innovation. Without the nonprofit environmental movement
environmental affairs probably would not have risen to the political agenda, without the
possibility of starting nonprofit schools the proliferation of Montessori, Jenaplan, etc.
schools would have been slower and without the good housing at affordable prices –
mixed in with some paternalism – offered by the nonprofit sector, social housing the
Netherlands would probably look different. On the other hand, today the nonprofit sector
seems to have lost the initiative. The environmental movement is in a kind of crisis:
questioning goals, target groups and instruments. Nonprofit schools are the same as
governmental schools and in some ways lagging behind in social innovation, and nonprofit
social housing organisation are still very innovative but generally as a result of
governmental policies in other fields.

For the more qualitative contributions of advocacy, social change, expressive function and
community-building the same picture emerges. In all three fields these contributions have
historically been a consequence mainly of the nonprofit form. Today it has to be said that
in the really old, established fields of primary education and housing the contribution is
limited, while there is also almost no difference between the sectors within the fields. For
the field of environmental affairs the picture is less clear. Some smaller organisations offer
possibilities for real activist participation. The larger ones are true membership
organisations and in this way offer expressive and community-building possibilities. The
advocacy of old is the raison d'être of the environmental nonprofit organisations, but
government and for-profit organisations today perform this function equally well.

The ongoing professionalisation and collectivisation of the Dutch nonprofit fields becomes
clear when comparing the three potential drawbacks. There is almost no evidence that
these are a structural part of the nonprofit sector, nor of the other sectors. The exception is
amateurism in secondary (managerial and organisational) processes in the environmental
movement. Of course examples of amateurism and paternalism can be found, but again in
all three sectors.

Our findings on contributions and drawbacks can be summarised as follows.

137MIXED FORMS AS KEY CHARACTERISTIC



Table 6-2: Contributions and drawbacks

Primary education Social housing Environmental affairs

Service function:
Higher quality Limited effects Higher architectural –

and social quality
Greater equity No effect Homes more –

accessible for 
deprived groups

Lower costs Existence of nonprofit No effect –
leads to higher overall 
costs

Innovation Historic positive effect, More innovative in  Positive effect until about  
nowadays no real response to ten years ago, now maybe 
difference government policies even less

Advocacy and social change No effect No effect Positive effect in itself, 
perhaps not more than 
others

Expressive function No effect No effect Positive effect in itself, 
perhaps not more than 
others

Community-building No effect No effect Positive effect in itself, 
perhaps not more than 
others

Particularism No effect No effect No effect
Paternalism No effect No effect No effect
Amateurism No effect No effect No effect 

Comparing table 6-2 (Contributions and drawbacks) with table 6-1 (Dutch expectations), it
becomes clear that we have found some unexpected results. But before making this
comparison, we must emphasise that the Dutch expectations were not really grounded in
thorough research; rather they were based on our initial knowledge about these sectors. 

The "unexpected" results for primary education are: 
– on service quality, where we expected more difference;
– on costs of service, where we expected lower costs in nonprofit organisations and found

that the overall costs of the system are higher due to the existence of nonprofit schools;
– on innovation, where the effect is now very limited;
– on particularism, where we expected to find more excluding of pupils, which does not

really seem to happen.

Looking at the field of social housing we expected that there would be no difference at all
for all functions and drawbacks. We found some positive effects for the quality aspects of
architecture and the social environment. We also found that nonprofit organisations do still
offer houses to deprived groups such as people with refugee status. The final positive
effect is in innovation, where nonprofit organisations produce more new initiatives in
response to government pressure and policies. 

For the field of environmental affairs the picture is quite the opposite. We originally
expected large differences in terms of innovation, advocacy, expressive function and
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community-building between the three sectors. We found that the nonprofit organisations
do indeed offer these functions, but probably to the same degree as for-profit and
governmental organisations.

6.4 The nonprofit sector in the three fields
In this section we look at the three fields and describe what have been the main
contributions and drawbacks from the nonprofit sector within each field. From the
previous sections it should be clear that this could basically be a very simple section
stating that the differences between the nonprofit, profit and government sector in these
three fields have become marginal. In all three policy fields it was difficult to find real
differences between the three sectors.

Looking at the field of primary education it is abundantly clear that the nonprofit sector
has been and still is a major force. The existence of the nonprofit organisational form has
made it possible to create a primary education system that has been able to serve the
(religious) diversity in the Dutch society. Mainly this was the result of the efforts of
religious nonprofit entrepreneurs, as Dijkstra et al. (1997) state. For many people this has
been and in some schools still is a major aspect of quality. Nowadays quality in primary
education is still positively influenced by the influence parents have on schools. Nonprofit
schools in some cases offer more and better opportunities for this. 

Also, educational innovation in the field of primary education has been made possible and
easier by the existence of the nonprofit form. Following the initial introduction of
Montessori, Jenaplan and others, however, these systems have been adopted by some
governmental schools, too. 

Looking at the other functions (expressive function, community-building and advocacy)
we can say that with the diminishing role of the religious and ideological "pillars" these
functions have also lessened as schools in general, including the nonprofit schools, began
concentrating on education only. The same holds for the drawbacks. Theoretically the
drawback of particularism would be expected within the nonprofit organisations, but as
almost everybody agrees, every pupil counts for money. 

The story for the field of social housing is very similar to that of primary education. Both
fields have played an important role in the development of pillarisation, this unique feature
of Dutch society that would not have been possible without the existence of the nonprofit
form. Looking back in history it is clear that the nonprofit form made for better, newer and
cheaper housing compared to the for-profit organisations. The nonprofit form made it
possible for social housing to develop rapidly and all over the Netherlands. But in this
field too the diminishing role of the pillars and the development of governmental
organisations made for a lessening of functions and drawbacks. Nowadays the most
important extra function of the nonprofit form is a higher architectural quality and
developments to do with community-building. The possibility of giving tenants a say in
policy is almost never used by housing corporation managers. 

For the field of environmental affairs, the story is different. It is very clear that the
nonprofit form, with its possibilities for advocacy and expressive values, has been very
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instrumental in placing environmental issues on the political agenda. It can be said that for
about 20 years the nonprofit environmental movement held the initiative in this field. With
the introduction of the National Environmental Policy Plans, this initiative moved to a less
clear position between the government and nonprofit sectors. Later on, even for-profit
organisations, such as consultancy and research organisations, joined this arena and also
took some initiatives. The nonprofit environmental movement is in a kind of crisis, trying
to find a new role. 

Looking at drawbacks there is still a problem for nonprofit organisations concerning the
way they have organised their managerial and functional processes. According to
respondents, in many cases the way that the organisations function is amateuristic. 

Table 6-3: The three fields

Largest difference nonprofit

Fields Contributions Drawbacks
Primary education Quality; Innovation Particularism
Social housing Quality; Innovation –
Environmental affairs Innovation; Expressive function Amateurism

6.5 The three sectors
In this paragraph we compare the three different sectors on the level of contributions and
drawbacks.

Overall, the nonprofit sector appears to score on many of the functions and not to score on
most of the drawbacks. Within the nonprofit sector the overall quality of service seems to
be in order and the same as in the other two sectors. Within the fields of primary education
and social housing there are some aspects of quality in which the nonprofit form even has
a positive effect. For primary education this has to do with parental influence, for housing
with a possibility to invest more money in architectural quality due to the non-distribution
of profits constraint. 

The nonprofit sector played a major innovative role in all three fields during the first
period of the field's development. Later on, in all three fields, this innovative function
became less the preserve of nonprofit organisations, being performed by the other sectors,
too.

The expressive functions are represented in the fields of primary education and
environmental affairs. The field of social housing is so professionalised and
institutionalised that there is almost no expressive function left. 

Looking at community-building, advocacy and social change, we can state that again the
effects are very limited in the social housing field. In both other fields some effects can be
found, but there appears to be no hard evidence that this is greater than in the other two
sectors. The three drawbacks do not figure in the nonprofit sector any more. The exception
seems to be particularism in the field of primary education, although this should not be
overestimated. There is also some evidence that there is some amateurism in the field of
environmental affairs in terms of management organisation.
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Many of the functions of the nonprofit sector are also to be found and are established
within the governmental sector. Within all three fields, governmental organisations in the
Netherlands are almost as pluralist and open as the nonprofit organisations are allowed to be.
The profit sector is not so easy to analyse in this respect. The profit motive does not play
an important role in any of the three sectors. Also, within the field of environmental affairs
the profit orientation does not hinder the deliverance of innovation and quality, because we
are talking about consultancies rather than traditional production organisations. 

Summarising, this means that in all three fields the nonprofit mode has been and still is
very influential. The existence of the nonprofit sector does matter. It matters in terms of
the historical development of the field as a whole because without the nonprofit form the
field would probably have developed less rapidly (primary education, social housing) or
perhaps not at all (environmental affairs). It also matters because the existence of the
nonprofit sector has generally had a positive influence on the other sectors.

The analysis is summarised in the following table (6-4). It shows that in all three fields, the
existing sectors do have a real impact. There are two cells that require more attention here.
The first is for-profit primary education. Although officially there is no for-profit primary
education, for-profit organisation today has a growing or developing influence on primary
education. It will probably take a very long time before schools themselves become profit-
oriented on a large scale, but the three sectors – including the for-profit form – can still be
observed in the field of primary education. In the field of social housing the influence of
government on housing is described as "indirect". By this we mean that although there are
not many governmental organisations active in the field any more, the influence of
government on the field, both in nonprofit and for-profit form, is still considerable. 

Table 6-4: Impact sectors per field

Fields: Primary education Social housing Environmental affairs
Sectors

Nonprofit Great Great Great
Profit Indirect Great Great
Government Great Indirect Great

6.6 Converging sectors
As stated, the Dutch literature and public discourse does not really concentrate on the
differences between the three sectors. Discussions concentrate mainly on what public
organisations can learn from private for-profit organisations. In many cases, the subtle
differences between a private nonprofit and a governmental organisation are not
recognised. In all three policy fields it was difficult to find real differences between the
three sectors. 

The developments in all three fields seem to fit a large amount of research on why
organisations look so similar. DiMaggio and Powell (1987) give a review of the literature
and state that they see "in each of these cases (is) the emergence and structuring of an
organisational field as a result of the activities of a diverse set of organisations, and,
second the homogenisation of these organisations, and of new entrants as well, once the
field is established" (DiMaggio and Powell, 1987, p. 78).
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To analyse this convergence, DiMaggio and Powell developed what they call the
isomorphism approach. They analyse whether all kinds of organisations within a certain
domain are going to look alike or are differentiated. They describe three different forces
that make organisations become similar. This contrasts with some of the business literature
in which (normative) authors look for the competitive edge (Hamel and Prahalad, 1994)
and advise companies to become different from their competitors. 

DiMaggio and Powell use the term isomorphism for the homogenisation they describe.
They follow Hawley (1968) in stating that isomorphism is a constraining process that
forces one unit in a population to resemble other units that face the same set of
environmental conditions. This process can be based upon selection of survivors (See
Hannan and Freeman, 1977). DiMaggio and Powell describe this as competitive
isomorphism. They concentrate on institutional isomorphism: the forces that press
organisations towards accommodation with the world. They state that the homogenisation
of organisations emerges from the structuring of organisational fields. This process is
effected largely by the state and the professions. DiMaggio and Powell call these the great
rationalisers of the second half of the twentieth century (1987, p. 78). 

The authors describe three mechanisms through which institutional isomorphic change
occurs: coercive isomorphism that stems from political influence and the problem of
legitimacy; mimetic isomorphism resulting from standard responses to uncertainty; and
normative isomorphism associated with professionalisation (1987, p 80-81). In this way,
DiMaggio and Powell give an explanation of why so many (nonprofit) organisations in the
public field are adapted to field-wide norms (Powell and Friedkin, 1987).

In the following four parts we analyse the development of the three fields from the
perspective of DiMaggio and Powell. For each field we will explain which converging
powers and trends have played a role. We will also describe the historical development of
the fields seen from the perspective of converging sectors. 

Primary education: From keeping the government out to getting parents involved
Primary education is an example of a field which reflects the development and continuing
value of the nonprofit sector in the Netherlands. As described in chapter 3 and analysed in
this chapter, the two existing forms of primary education are becoming very similar on an
organisational level. Nonprofit schools are officially free to make many choices, but in
practice the freedom is constrained by a legal and financial context that is the same for all
schools. Governmental schools are free within the same limits to pursue their own
educational philosophy. 

To summarise the development, in primary education the existence of the nonprofit form
made it possible for nonprofit entrepreneurs to open up schools to serve specific niches in
the market (See Dijkstra et al., 1997). An important motivation was to keep the
government out of the school. At the end of the 19th century this desire was mainly based
on religion, but later it was also based on different educational philosophies. To explain the
development, there appears to be a very close connection between the existing
heterogeneity in Dutch society and the existence of entrepreneurial behaviour in the
nonprofit and religious sector. 
But this social or public entrepreneurship can also be found in the governmental sector.
There are some famous governmental education reformers. There is also the idea of having



the possibility to create different schools within one municipality. We call this the first
stage – service delivery by social entrepreneurs – of the development of the nonprofit form
in primary education. 

The second phase can be characterised as "going public". This means that there is an
ongoing developing relationship between the government and nonprofit sectors in which
nonprofit schools cash in on their "public" characteristics and are funded and regulated by
government. Meijs (1997) states that nonprofit organisations have the strategic option on
the one hand of going public, receiving government funding and adapting to field-wide
norms, and on the other going private, receiving funding from memberships and
constituencies and retaining their own values. Both nonprofit and governmental schools
are heavily regulated by central government. 

The third stage can be characterised as "going private". As a consequence of the
deregulation and new ways of looking at the relationship between government and
governmental school, schools (both nonprofit and governmental) are supposed to acquire
more freedom. There is also more attention for the influence that parents have on a school.
Looking at the board structure, governmental schools are opening up to parents. In recent
years research has shown that parental involvement in schools creates a better learning
environment, an academic climate (Dijkstra et al., 1997). Also government, as part of the
overall operations and more specifically for primary education, is looking for ways to limit
the direct influence of governmental bodies on schools, etc. (Besturen op afstand,
"Governance from a distance"). An important goal is to get parents back into governing the
(governmental) school.

The nature of the convergence in this sector is mainly coercive and normative. There are
many government regulations for all schools which according to some respondents –
expressing what seems to be the common opinion – are overwhelming. It is not the aim of
this research to say something about the amount of regulation, but they do generate a
strong converging force. This also affects the way in which schools are supposed to work.
Although there are different educational philosophies, many schools use look-alike
systems to work with special pupils. Another normative isomorphism can also be observed.
In this research (see chapter 3) the isomorphic influence of the managerial sub-class in
primary education is described. According to field experts such as Leune, school managers
are gaining more influence within schools. There is also a tendency in many schools to
work with all the officially required quality programmes, etc. (leervolgsystemen, "learning
track systems")3.

Social housing: Creating a new social entrepreneur 
The development of the housing sector is somewhat similar to that of primary education. It
is a field in which social entrepreneurs with either a religious or a social democratic
background made use of the existing nonprofit and pillarisation arrangements to create
separate organisations to serve a need within their own group. On the other hand, many
local authorities started their own organisation because of the governmental task of looking
after disadvantaged groups in particular. Originally, the influence of for-profit
organisations in this field was pushed back by these developments. This is the first phase
of development, quite similar to that of primary education.
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During the post-war reconstruction (Wederopbouw) and the development of the Dutch
Welfare State (Verzorgingsstaat), both sectors became totally intertwined and it was
difficult to see a difference. For both sectors the idea developed that they were highly
inefficient due to a lack of market pressure. In short, this second phase of development is
also very similar to the "going public" phase described for primary education.

The next stage in the field of social housing was a return to the private nature of the
nonprofit organisations, but this time more accurately characterised by "going profit". As
described in chapter 4, both the nonprofit sector and the governmental sector were forced
to expose themselves to market pressures and to start producing for a free market, too. For
the nonprofit providers this mainly entailed a reorganisation of the financing structure in
which government had always been the easy and secure "bank" on which they could count.
For the governmental sector it meant the privatisation of municipal housing corporations to
form foundations, and the consequential change in their financial structure.

In this case all three isomorphic pressures are operating. There is a large shared legal
context that describes how public housing should be built (materials, etc.) and what rents
may be charged for certain homes. Within this legal context there is an ongoing
professionalisation in defining how housing should develop and be related to other parts of
public policy. But perhaps the strongest converging force is based on mimetic
isomorphism, in which the organisations look the same because they all have to survive in
this new context where "MARKET" is the main concept. This is of course the all-
dominating market axiom. It seems to be impossible, "not done" and dangerous for an
organisation in the field of social housing not at least to speak the language of the market.
As is shown in chapter 4, not all housing corporations are the same, and perhaps we can
create two stereotypes, but even the traditional corporations are having to accept much of
the new language.

Environmental affairs: Reaching out to the public
Environmental affairs is a fairly young field. Again we see nonprofit entrepreneurs who
observed a social – or in this case political – need, and began acting. The field started with
the development of many grass-roots associations which, typically for the Dutch situation,
very soon obtained recognition and money from the (local) government. The success of the
nonprofit organisations led to an active government that, with the introduction of the
various NEPPs (National Environmental Policy Plans) did what the nonprofit organisations
wanted. The NEPPs also led to a situation in which the government took over the initiative
from the nonprofit sector and in which the environment, both on the level of policy and on
a technical level, became a "booming business". This led to for-profit firms entering the
market and marginalising the nonprofit sector even further. 

The isomorphic forces are less clear in the field of environmental affairs. In this field they
mainly seem to be normative. There is a subtle way of selecting people who are involved
in environmental affairs and connecting them to specific organisations. At first sight the
difference in organisational culture and behaviour between different actors, especially
within the nonprofit sector, seems to be evident. The Netherlands Society for Nature and
Environment (Natuur en Milieu) and Friends of the Earth Netherlands (Milieudefensie) are
totally different in how their offices look, the people they attract and the way they seek to
achieve their goals. On the other hand, there is extensive cooperation within the nonprofit
environmental field and many of the paid professionals share the same kinds of academic
backgrounds.
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Table 6-5: Development of the three fields

Phase 1 Phase 2 Phase 3

Primary education Service delivery based Going public: Collectivisering Going private: Reinventing 
on religious heterogeneity en verstatelijking(Adriaansens parental influence in 
by nonprofit entrepreneurs and Zijderveld, 1981) governmental schools 
as part of pillarisatio ("privatisation") and 

questioning the parental 
influence in nonprofit 
schools

Social housing Service delivery based on Going public: Collectivisering Going profit: Introducing 
religious and social en verstatelijking market forces in both 
heterogeneity by nonprofit (Adriaansens and Zijderveld, nonprofit and governmental 
entrepreneurs as part of 1981) organisations
pillarisation

Environmental affairs Advocacy by nonprofit Becoming public: symbiotic Institutionalisation: Crisis of 
organisations to influence relationship between all the environmental movement
governmental policy sectors to formulate 

environmental policy

Three fields: One common trend?
Both in primary education and in social housing organisations are used as instruments to
implement and achieve policies of the government in general. A key task for primary
education is to help to develop a multicultural society. A key task for the social housing
sector is to play an important role in sustaining or developing social structure and in
achieving environmental goals through "sustainable building". 

To compare the developments in the three sectors, a major isomorphic force in both
primary education and social housing is the legal context for the organisations. In both
sectors the possible financial structures are clearly defined. If a school starts a new method
of financing, e.g. by looking for corporate sponsors, a general policy is formulated. If, say,
a school community in Amsterdam wants to buy and rent back a commercially risky
building (the Oibibio affair), there will be questions in parliament to ascertain whether this
is allowed. 

A second overall converging force is the tendency to copy other organisations in working
methods and products. This is the result of mimetic and normative isomorphism in the
Dutch case, amplified by the way that the pacification and pillarisation arrangements
moved money from government to nonprofit organisations. In the Dutch situation new
social ventures, such as special schools for students with learning difficulties, were easily
started and copied between the different pillars. 
In conclusion, we can say that in all three fields the nonprofit form has played an
important role in establishing the field. Mainly the idea seems to be that at first nonprofit
entrepreneurs develop organisations and advocate support from national government. In
primary education and social housing the religious background of nonprofit entrepreneurs
was important. In the field of environmental affairs it was more the personal commitment
of activists who at that time had many generally negative feelings about the current
society. Within the structure of pillarisation and pacification the support for organisations
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in the nonprofit sector was easily generated, and the structure of the system meant that the
support and organisation was also copied into and by other "pillars". After the decline of
the pillars the subsidy system remained intact. This subsidy system, in which almost all
organisations in a given field received "a slice of the pie", led to the rapid development of
nonprofit organisations supported, but also to a large extend controlled, by government.
The (few) governmental organisations were modelled on the concept of the nonprofit
organisations, but generally without the religious background that was so typical of many
nonprofit organisations.

In all three fields we see a rise of the nonprofit sector in the early stages of the field's
establishment. Later, we see a blurring of the boundaries between the subsidising
government and the subsidised nonprofit organisations. Especially in the fields of primary
education and social housing the two sectors were so "alike" that positive and negative
aspects of both governmental and nonprofit sector were attached to all organisations (See
also Dekker, 1997). Because of this the reform of governmental organisations in the
eighties and nineties influenced both sectors in primary education and social housing. We
can state that in both fields there is a trend towards "going private". In primary education
this means more influence and power for the school, school board and parents. In social
housing this means more influence for the customer through market forces ("going
profit"). This trend towards going private can also be observed in the field of
environmental affairs. The common opinion is that without influence from the target
group, policies are useless. The general idea is to get private parties (citizens and
companies) to act in an environmentally friendly way as a result of internalised care for the
environment and self-regulation.

Table 6-6: Isomorphic powers in the three fields

Coercive Mimetic Normative

Primary education Similarity in: Quality improvement
Financial structure Managerial class
Attainment targets
Context

Social housing Similarity in: Going private for profit: Managerial class
Financial structure hybrid organisations
Context

Environmental affairs Trends in issues
Filtering of personnel

6.7 Conclusion
The research shows an overall picture of the Netherlands caring for the Common Good. At
the level of the three sectors, all three types have embraced the public cause. In primary
education and social housing differences between nonprofit and government are small. In
environmental affairs the difference is larger. More private nonprofit organisations can be
found in certain parts of primary education and environmental affairs. As was made clear
in the different chapters, we did not concentrate on the "remote corners" of the nonprofit
universe.
Seen from a historical perspective, we can state that within every field there are strong

146 MIXED FORMS AS KEY CHARACTERISTIC



converging trends at work. After an initial period of nonprofit development and
dominance, governmental organisations were soon (in the time of pillarisation) or are
being (in the case of environmental affairs) created as well. There seems to be a kind of
interaction between the three sectors in every field. Innovations, new practices, new values
and norms spread very quickly over and between organisations in different sectors. This is
supported by financial and legal instruments from (national, provincial and local)
government. It can be explained using the isomorphism framework developed by
DiMaggio and Powell.

The overall final picture is that of a very responsive government which "picks up" new
ideas that develop in society – in many cases, though not always, in the nonprofit sector.
There is also a nonprofit sector that in some cases is almost totally focused on government
and does not have a real ownership in its own constituencies any more. The profit sector in
the three researched fields, and as we will describe in chapter 7 in other fields too, is not a
traditional antagonist to the public cause. In Dutch political practice there is a lot of
tripartite influence, which shows the lack of sectoral differences in certain policy fields.
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Notes

1 The fact that the research team consisted of researchers from Public Administration and Business
Administration, specializing in nonprofit management, made for some very interesting discussion.

2 It should be clear that the research also showed that a small percentage of nonprofit schools (about 5%) are
really different from the rest. They are either based upon small, strict religions or very specific educational
principles. The researchers decided not to concentrate on these schools.

3 This can also be seen as an example of coercive isomorphism.
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7 THE POLITICS OF MIXED FORMS: POSITIONING THE DUTCH CASE

7.1 Introduction
Looking for the impact of the nonprofit sector in the Netherlands, in the earlier chapters of
this research report we presented our empirical findings. Now we would like to look at
"the Dutch case" of the nonprofit sector from the perspective of the surrounding world.
How can the impact of the Dutch nonprofit sector be judged if we observe it from the
context of state and society in the Netherlands in general? 

While in the earlier empirical and descriptive chapters we looked mainly at the meso and
even micro-level, in this final chapter we give an interpretation of reality as observed
mainly at the macro-level.

In their "Defining the nonprofit sector", Salamon and Anheier state that the character and
role of the nonprofit sector in any country is ultimately shaped by the entire pattern of
social, economic and political development of that country. They specify four factors that
also seem to play a significant role: first, the legal structure that exists; second, the level of
development; third, the degree of centralisation in political and social terms; and finally,
the pattern of government policy towards the nonprofit sector (1997, p. 498). 

Like Salamon and Anheier, we do not claim that this is the place to substantiate and found
a fully fledged socio-scientific theory explaining the character and function of the
nonprofit sector in different countries. We do however want to use their distinction as a
basis for our focus on the Dutch situation. Therefore it may be useful to "translate" the
factors they mention into the Dutch context. Combining some, while adding one or two
extra factors that would seem relevant, and changing the order of presentation a little, we
would like to distinguish the following elements: a) the character of society; b) the nature
of the role of government; c) the type of democracy; d) the mode of transformation of the
Welfare State; and e) the character of the "three sectors" (profit, nonprofit and government)
in their mutual relationships. 

In the second section of this chapter we describe what authors in social science and beyond
have written on these five elements in the Dutch context. After that we give an
interpretation of their observations, positioning the Dutch case of the impact of the
nonprofit sector in the whole of state and society in the Netherlands (section 7.3). Finally,
in section 7.4 we draw a conclusion.

7.2  State and society in the Netherlands

The character of society
Looking at the "level of development", Salamon and Anheier first mention the degree of
social differentiation that economic growth brings with it (1997, p. 499). The greater the
degree of differentiation of social roles, the more highly defined they expect the nonprofit
sector to be. As a second factor the authors mention more in particular the rise of urban
commercial and industrial elites and of middle-class professionals. Finally, Salamon and
Anheier consider development as important to the emergence of the nonprofit sector
because of its implications for communications.
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We can only affirm the authors' statement that these factors may help to explain some of
the peculiar characteristics of the nonprofit sector in the developing countries. For a
developed country like the Netherlands, looking at the level of development should in our
view imply looking at the character of society in more general terms. What kind of society
are we looking at? In particular, to what extent and in what way are social relations
influenced by underlying structural class relationships? 

A characteristic feature of Dutch society is the phenomenon of "pillarisation", which has
left its mark on social relationships in the Netherlands for several centuries. What does it
mean?

In 1968 Arend Lijphart, a Dutch political scientist, published "The Politics of
Accommodation: Pluralism and Democracy in the Netherlands" (1968a and 1968b).
Lijphart offers an interpretation of Dutch politics while developing a theory of what he
calls "consociational democracy". He characterises Dutch society as a peculiar kind of
plural society: "divided into clearly identifiable and measurable segments which have their
own separate social and political organisations" (Lijphart, 1984, p. 11). Unlike in a class
society, these segments have a vertical character: The base layers and the elite in a segment
are related to each other. Therefore, the segments which have made up Dutch society are
referred to as "pillars" (zuilen) and the process of segmentation as "pillarisation"
(verzuiling). In the definition of the social geographer Pennings, pillars are "blocs of
institutions and members, delimited from each other in different sectors of society along
the same ideological demarcation lines" (Pennings, 1991, p. 1). In the Dutch context we
are particularly talking about one (or more) confessional pillar(s), a traditional liberal pillar
and a social-democratic pillar. Though Lijphart used an existing term (See Van Doorn,
1956 and Schöffer, 1956), he was the first to develop a full theory of pillarisation, called
consociationalism (See also Lijphart, 1969, 1976, 1977, 1984, 1985, 1987; for criticism see
e.g. Fennema, 1976; for a survey see Van Schendelen, 1984). "Pillarisation" can be
understood as diversification at the bottom and consensus-building at the top between
ideologically diverse segments of society. At the top the elites of the different segments
meet each other. They construct and maintain a basic consensus. Political majorities can
only be formed by coalitions (See Hupe, 1993).

Hans Daalder, another Dutch political scientist, explains the behaviour of Dutch elites
from the "accommodation behaviour" of local elites since the 17th century. From the
beginning the Netherlands has been a geographically segmented society, in which local
elites permanently had to consult their citizens and each other in order to arrive at
decisions (Daalder, 1974).

As a result of post-war modernisation, pillarisation as a form of social control of individual
citizens has been undermined (Bax, 1988). As modernising forces Bax mentions first the
rise of the welfare state. The standard of living rose; social legislation came into being.
Individuals became more independent of their pillars, while the pillars themselves became
more dependent on the state. As a result of this development, the pillars lost an important
instrument of social control. Second, the welfare state changed the scale of life. Both
geographic and social mobility increased; the level of education rose; television opened a
window to the world. All these factors made people more independent of their pillar. Third,
secularisation meant that the impact of denominational sets of norms and values
(ideologies) diminished (See Hupe, 1993, pp. 376-377). 
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"In contrast to the period of pillarisation post-war modernisation did not lead to a
strengthened pillarisation, because the Verzorgingsstaat and the change of scale affected
the organising principles of the pillars (segregation and control)" (Pennings, 1991, p. 30).
"It was this process of depillarisation that created the basis for the phenomenon of what is
called the "calculating citizen": the assertive individual who has only loose (if any) ties
with a traditional pillar, takes the fruits of the Verzorgingsstaat [Welfare State] for granted,
knows his or her rights and follows rules as far as it is advantageous to do so. It is this
"calculating citizen" that is referred to in the public debate when, for instance, fraud in
social security, but also tax fraud and the causes of the higher crime rate, are discussed. We
are talking about the (post-modern) citizen of the post-Welfare State" (Hupe, 1993, p. 377).

Despite depillarisation at the "basis" of the pillars, the pillared structure of the civil society
(for instance in primary education) has remained intact to a large extent. It makes Van
Doorn speak of the "inevitable presence of the confessionals" (Van Doorn, 1984). He states
that what has been called "depillarisation" "to an important degree was the redefinition and
regrouping of confessional interests" (Van Doorn, 1984, p. 41). The institutional impact of
the pillars is still strong. It even makes possible a public debate about the pros and cons of
the creation of an Islamic pillar (See Hupe, 1993, p. 377).

The role of government
Salamon and Anheier assume that the legal system in a country "can significantly affect
the organisational universe that exists by making it easier or more difficult to establish
certain kinds of institutions" (1997, p. 498). Is there a common law system or a civil law
system? The authors point out that in civil law countries, the rights and obligations of
individuals are laid down in codified laws. The State is then assumed to act for the
common good. Therefore, private organisations that function in a public capacity must be
given the right to do so by a public institution. 

In common law countries, Salamon and Anheier observe, private institutions claiming
public-benefit status find a more open field, that leaves more room for the evolving sense
of what the community means by the public good. The authors state that in recent decades
the differences between common law and civil law legal systems have narrowed. 

Looking at the impact of the nonprofit sector, it could be relevant to extend the character
of the legal system of a country as an explanatory factor to the nature of the role of
government more generally. What kind of role does government in a certain society play?
How large is its distance from that society? How is government used to react to
developments in that society?

As the data presented in chapter 2 of this report indicate, the Netherlands can be
characterised as a Welfare State. Wilensky relates the origins and growth of the
phenomenon of the Welfare State to economic development (Wilensky, 1974). De Swaan,
too, cites the rise of welfare states as a universal phenomenon. People want to insure
themselves against the consequences of illness and adversity. Therefore they create
arrangements of collective care, ultimately organised in the State. As the process of
civilising continues, mutual dependency in society grows (De Swaan, 1988). 
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How "welfare" is the Dutch Welfare State? When we look at the relations between state
and society as expressed in terms of money, the general situation of Dutch public finance
can be characterised as follows. The 1999 Budget says that government expenditure in
1999 will amount to 327 billion Dutch guilders; while State revenues will be 270.2 billion
guilders. There is a budget deficit of 18.5 billion guilders, or 2.4% of the Gross Domestic
Income (Ministerie van Financiën, 1998)

Because there are differences in both economic and social development and there are all
kinds of influencing factors, authors differentiate between types of welfare states. What
kind of welfare state is the Netherlands?

Therborn and Roebroek constructed a typology of contemporary welfare states, using two
dimensions: commitment to social security (major, medium, minor) and commitment to
full employment (institutionalised, non-institutionalised) (1986, p. 72). Therborn and
Roebroek locate several countries in their typology. They give the typologised countries
the following descriptive labels: Strong Welfare States, Soft Welfare States, Full
Employment Oriented Medium Welfare States, States of Socio-Economic Mediocrity, Full
Employment Oriented Market States and Market Oriented States. The Netherlands,
together with Belgium and Denmark, is characterised as a "Soft Welfare State". This
means that there is a high commitment to social security, but that these countries are
"unable to control their labour market" (Therborn and Roebroek, 1986, p. 74). This is in
contrast with Sweden, that also has an institutionalised commitment to maintaining full
employment; therefore it is called a "Strong Welfare State" (See Hupe, 1993, p. 362).

Esping-Andersen (1990) constructs a different typology and makes a distinction between
three types of "Welfare State Regimes": "liberal", "corporatist", and "social democratic".
The author ranks Welfare States in terms of what is called "decommodification".
Decommodification occurs "when a service is rendered as a matter of right, and when a
person can maintain a livelihood without reliance on the market" (Esping-Andersen, 1990,
pp. 21-22). The Netherlands scores rather high on this scale. Characterised as a "social
democratic Welfare State regime" it is surpassed only by Denmark, Norway and Sweden
(Esping-Andersen, 1990, p. 52) (See Hupe, 1993, p. 362).

In the Netherlands itself the term commonly used to characterise the current relations
between state and society in one single word is Verzorgingsstaat. The Dutch word
verzorging literally means "caring", "taking care". "From the cradle to the grave" the state
is supposed to take care of it's people. The term Verzorgingsstaat – not the same as the
phenomenon it refers to – was invented in 1962 by the Dutch sociologist Piet Thoenes. In
his dissertation he defined the Verzorgingsstaat "as a form of society (maatschappijvorm)
characterised by a system of government care (overheidszorg) on a democratic basis, that –
while maintaining a capitalist mode of production – guarantees the collective social well-
being of its subjects" (Thoenes, 1962, p. 124 – translation PH). Since Thoenes' invention
of the term the "guarantee-formula" has been seen as the essence of the Dutch
Verzorgingsstaat. As history shows, as time and place vary, the formula is given substance
in various ways. It does imply, however, that government takes substantial responsibility
for what is happening in the public domain in almost any sphere of societal life. The way
in which this fundamental responsibility is expressed takes various forms: from incidental
support in the case of a disaster, via urban planning to financial assistance for people
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without income. The basis of this pronounced role of government is the Dutch
Constitution, formulated in 1848. This Constitution lays down both the rights of citizens
and the obligations for government.

Type of democracy
In their distinction of factors shaping the character and role of the nonprofit sector in a
country, Salamon and Anheier do not mention the kind of political system that country has.
In our view, within the array of determining factors, this may be a particularly relevant
one. What type of democracy does a country have? Is it a majority rule system, with two
large political parties, as in the USA and the United Kingdom? Or is it a system with a
variety of parties, a few of which may form a coalition cabinet, as in countries like
Germany and France? Is voting the activity most characteristic for the kind of democracy
involved? Though it is not the place here to elaborate on eventual causal explanations, this
factor seems relevant because it indicates the availability of some of the possibilities for
citizens' participation, its character and the degree, as an alternative to participation in the
form of voluntary work in private associations.   

In chapter 2 we provided some basic information on the Dutch political system. Apart
from the formal system of proportional representation, in the Netherlands all kinds of
informal representation can be observed. The oldest variant can be seen in the field of
socio-economic policies. The Social and Economic Council (Sociaal-Economische Raad,
SER) is the highest body for advice and consultation in this area. It consists of 15 members
representing employers' organisations, 15 members representing employees' organisations
and 15 members who are independent academic experts, appointed "on behalf of the
Crown". This Council is the highest body in – and as such the symbol of – the Dutch
system of labour relations. In this system employers and employees have a tradition of
negotiations on wages and other labour conditions, while government – sometimes visible,
sometimes not – is always there as the "third party". The results of these negotiations often
have a more general character. The government makes the resultant "collective labour
agreements" "generally binding" (See Visser and Hemerijck, 1997). Moreover, both the
views of employers' and employees' organisations, whether or not aired via the Social and
Economic Council and other institutionalised channels, are always taken into account by
the Cabinet when it is making socio-economic and financial/economic policy. Especially
since the Second World War there a tradition has grown up of trading off wage demands
against low rents (in the Reconstruction Era of the fifties), more jobs and the practice of
being consulted. Because the labour movement thus finds itself taken seriously, compared
to other countries the number of days lost to strike action in the Netherlands is very low
(See Visser and Hemerijck, 1997). This tradition of advice and consultation in the
interaction between employers' organisations, employees' organisations – together called
the "social partners" – and government has led to the label of "corporatism" by authors like
Streeck and Schmitter (1985). Other authors speak of the "Rhineland model" (as opposed
to the Anglo-Saxon or "Westminster" model) of democracy (Albert, 1991 and Streeck and
Crouch, 1997).

For several years it has been apparent that the features of substantive participation as
practised in the socio-economic domain have now extended to other policy domains.
Citizens and organisations are invited, for instance, to give their views on large
infrastructure projects. The extension of Amsterdam Airport Schiphol; the construction of
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the High Speed Rail Link; the building of the "Betuwe-line" for freight rail transport
between Rotterdam and Germany: in all these projects citizens and organisations
participate in the decision-making process in some way. At the level of local government,
for instance in the field of education or youth welfare, it has become normal for the local
administration to seek the direct involvement of the public and organisations in its policy-
making. This direct and substantive involvement takes place in addition to the indirect
participation, particularly via voting, in accordance with the more established but also
more procedural routes of democracy. The normal responsibilities of the representative
institutions remain intact. 

In the Netherlands this substantive and additional form of democracy is called "interactive
administration". Pröpper and Steenbeek, Dutch analysts of public administration, define
this phenomenon as follows: "a way of pursuing policy in which a government authority
involves citizens, societal organisations, business corporations and/or other government
authorities to come to the preparation, the determination, the implementation and/or the
evaluation of a policy with them in an open interplay and/or cooperation at the earliest
stage possible" (1998, p. 293). 

The mode of transformation of the Welfare State
Above we mentioned the level of development as considered by Salamon and Anheier as a
factor influencing the character and function of the nonprofit sector in a country.
Following these authors, we operationalised the concept in terms of class relationships. It
is also possible, however, to look at the level of development in a more quantitative sense.
Given both the fact that we are looking at a welfare state and the perception of the
governing elites that the quantitative and qualitative nature of this welfare state needs
adjustment, how do these elites manage to make that perception generally accepted?

When income per capita is taken as an indicator, the Netherlands belongs to the richest
countries in the world (Organisation for Economic Cooperation and Development, 1998).
The country has a well developed public sector. De Kam et al. specify the size of public
expenditures as a percentage of gross national income, the employment in the public sector
and the size of legislation by government as indicators for the size of the public sector (De
Kam et al., 1989). According to each of these yardsticks the public sector in the
Netherlands has grown strongly in the past forty years. In 1998, public spending totalled
50.9% of the net national income (Ministerie van Financiën, 1997). A large part of this
public spending went on income transfers in the field of social security. The activities of
working people provide the economic basis, through taxes and social security
contributions, for the maintenance of the Verzorgingsstaat. Corrected for inflation,
spending on social security in the Netherlands in 1991 was 2.5 times as high as in 1970. In
1997, net social security spending amounted to 100.7 billion guilders (Ministerie van
Financiën, 1998). In table 7-1 some key figures on social security for the period 1970-1995
are presented. Considering the whole period of 25 years, the growth in costs is mainly
caused by the rise in the number of payments, which increased from 2 million to 4.2
million payment years (Sociaal en Cultureel Planbureau, 1996).
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Table 7-1: Key figures social security 1970-1995

Unit 1970 1975 1980 1985 1990 1995

General statistics1

Expenditure in constant amounts Billion guilders 48 76 95 98 114 111
(1995)
Volume in benefit years Million years 2.0 2.6 3.1 3.7 4.0 4.2
Average price in constant Thousand 13.2 18.0 21.2 20.2 22.0 20.2
amounts (1995) guilders
Expenditure (index) 1970 = 100 100 157 198 203 237 230
Volume (index) 1970 = 100 100 126 151 183 195 205
Average price (index)2 1970 = 100 100 137 161 153 167 153

Relative volume
Ratio benefit years/ population > Per cent 22 25 28 32 33 33
15 years
Ratio benefit years excluding old Per cent 9 12 15 20 20 20
age pensions/ population 
15-65 years

Financial supporting base
Number out of work/ number in Number out of 46 58 68 84 82 83
work work per 100

in work
Number out of work (excluding  Number out of 16 24 32 44 42 42
old age pensioners)/number work per 100 
in work in work

External effects
Expenditure /net national income Per cent 15 20 22 22 22 20
Expenditure/ public expenditure Per cent 30 3233 32 33 32
Hold of economic growth3 Per cent . 26 26 21 22 12

Source: Social and Cultural Planning Office (1996), Social and Cultural Report 1996, p. 142.
**NOTE on SCR 96 

In the seventies the "crisis of the Verzorgingstaat" was proclaimed. Sociologists referred to
it as "stagnating" (Van Doorn and Schuyt, 1978). Van Doorn spoke of an "over-demanded"
and "overloaded" government (Van Doorn, 1984). Economists stated that the Welfare State
has become "uncontrollable and unaffordable" (e.g. Wolfson, 1981; Pen, 1981). The first
Lubbers' Cabinet, a coalition of Christian-democrats and liberals, in 1982 made it a first
priority to cut public spending, reduce the budget deficit, and give more scope to "the
market". These programmatic priorities not only implied drastic budgetary cutbacks, but
also the so-called "Great Operations" of this Cabinet. The latter included privatisation,
deregulation, territorial and functional decentralisation. Burger et al. assume that, of these
"operations", privatisation may have had the greatest impact for the present state of the
nonprofit sector (Burger et al., 1997, p. 22). 

The cutbacks and government retrenchment can be seen as the core of a process of
reforming the Dutch Verzorgingsstaat: a process that, in fact, still continues. It is relevant
to observe that the successive Cabinets from 1982 on consisted of all the four major
political parties in the country. In the three Cabinets led by prime minister Lubbers the
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Christian-democrats were dominant; finally by the social-democrats as coalition partner
and Wim Kok, their leader, as Minister of Finance and deputy prime minister. This Cabinet
was followed by two Cabinets headed by Kok and consisting of social-democrats and the
two liberal parties. It is also relevant to observe that the social-democratic Minister of
Finance not only created a strict and sober budgetary regime in the national government,
but at the same time managed to convince his grass-roots support – both the members of
the labour party he led and still leads and the members of the large labour union he chaired
for years – that measures to reform the Verzorgingsstaat were inevitable if its core values
were to be maintained. (Note: Wim Kok's role in the invalidity benefits crisis (WAO-crisis)
is of particular importance here. The crisis concerned fundamental changes in the
Invalidity Insurance Act designed to make it cheaper (See Hupe, 1994)). 

A third observation should refer to the relative absence of major conflicts in which
members of labour unions could have been expected to protest against the consequences of
government reform policies (See Visser and Hemerijck, 1997).

It could therefore be concluded that the way in which the Dutch Verzorgingsstaat has been
reformed has been based on a broad consensus on the need to do this and the way in which
it should be achieved. For some years unemployment in the Netherlands has been lower
than in the past, the budget deficit has reduced, and there is economic growth. Foreign
journalists noticed this and attributed this situation to the combination of both government
reform policy and the tradition of participation as described above. The positive
development of the unemployment rate in combination with moderate wage demands and
accepted cuts in government expenditure was labelled the "Dutch miracle" (Visser and
Hemerijck, 1997). It was linked with the structural aspects of the "consultation economy"
(overlegeconomie) which had existed for some time. British prime minister Tony Blair and
US president Bill Clinton even took what came to be known as the "polder model" as an
example of the "third way" they are aiming for in their respective countries (Giddens,
1998).

Of course, it is tempting to look at the booming economy in one's country and declare it to
be the intended consequence of government policy. In reality, world-scale economics
seems to play a role here. Nevertheless, there is still something to be explained which
relates to the Dutch economy in particular. The tradition of consultation and the culture of
consensus as practised in the Dutch polders for years have undoubtedly created a fruitful
breeding ground for the relatively smooth blending of economic and social considerations
in public decision-making. It explains the very being of the social-liberal cabinet coalition
that has been in power since 1994. One could say that the political centre has further
extended itself. In addition, there seems to be a cultural factor working at the level of
individual citizens that is relevant here. The process of depillarisation – because of the higher
general level of education, etc. – as discussed above, has resulted in an emancipated citizen.
He (or she) considers himself to be "his own boss" (Hupe, 1996). Of course he will complain
about financial cutbacks in the policies he is confronted with. But, in fact, he understands
that government has to make its budget balance again. Seeing it as natural that he looks after
his own affairs, he can accept that he has to arrange insurance to protect himself now more
than in the past. While he has ideologically adjusted himself to being more of an
"entrepreneur" of his own life, he accepts that the Verzorgingsstaat is being reformed.
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The three sectors
Salamon and Anheier mention the "degree of decentralisation the citizens are willing (or
required) to tolerate in the country's basic political and institutional structures", a factor
affecting the structure of the nonprofit sector in a country. They state that the more
centralised the structure, the less room there is for a coherent nonprofit sector (1997, p. 500).

The fourth factor the authors mention is the posture that government takes towards
nonprofit organisations. Governing elites may be defensive and jealous of other potential
power basis as alternative centres of organised action. Thus, as Salamon and Anheier
expect, they may "either limit the scope of nonprofit organisations and the incentives for
voluntary action, or seek to use such institutions as instruments for expanding their own
influence and control" (1997, p. 502). 

The overarching question here, which in fact underlies the two factors mentioned, is: What
is the nature of the relationships between the profit, nonprofit and government sectors?

In the Netherlands depillarisation at the level of individual citizens had substantial
consequences. General economic prosperity and a higher general level of education
enhanced the process of democratisation that produced a citizen who sees himself as "his
own boss". At the level of the political system, too, effects of the depillarisation can be
observed. As the differences between the major political parties became smaller, the
political centre became more crowded. Political debate often concentrates on issues that
could be seen as technical. Some see this as an indicator of the degree of civilisation. As
Frits Bolkestein, former leader of the liberal party (VVD), once said: "Blessed be the
country where politics is boring". In any case, this ideological convergence in 1994 made
the birth possible of a Cabinet comprising a coalition between sworn enemies, social-
democrats and (right-wing) liberals; it was also the first Cabinet without Christian-
democrats in the centre of power.

Despite depillarisation at the "basis" as well as at the "top" of the pillars, the pillared
structure of the civil society has to a large extent remained intact. In domains like
education the institutional impact of the pillars is still strong. Government provides money
for basic education that meets specific requirements, regardless of the denomination of the
initiators. This does not mean, however, that in this field many new initiatives can be
observed. Apart from Islamic education, the pillars in basic education represent vested
interests, fulfilling public tasks in a long tradition. As we have seen, neither does it mean
that there are major and striking differences between openbaar (government directed) and
bijzonder (confessional) primary schools. Differences, in fact, are visible only at the
margins. Nevertheless, the civil society is still filled with institutions with a pillared
background.

Recently all kinds of new organisations have been becoming active in the community. Most
of them are former government organisations that, as a result of the "great" and similar
"operations" as mentioned above, are put "at a distance" from central government
management. Theo Toonen calls them "commercial private initiative" (Toonen, 1997, p. 85).
These organisations are often former parts of the state apparatus; they are now allowed to
"make money" – except for the benefit of their task- while they fulfil a public function.
Together with the traditional "societal private initiative" these autonomised government
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organisations form "one broad field of public and private nonprofit organisations with
primarily (policy – PH) sectoral differences" (Burger et al., 1997, p. 25). Obviously,
demarcation lines cannot be drawn as sharply as one might expect between the three
sectors of nonprofit, profit and government in the present Dutch context. To put it the other
way around: there are all kinds of connections between these three sectors. 

7.3 Positioning the Dutch nonprofit sector
If we look at our empirical findings on the nonprofit sector in the perspective of the
existing interpretations of Dutch state and society as presented in the foregoing section, we
can position these findings. A first observation could be that the Dutch nonprofit sector is
the largest in the world (Burger and Dekker, 1998). A second observation could be that it is
hard to draw a line between nonprofit and other organisations. In the words of Paul
Dekker: "It is becoming increasingly difficult to distinguish the traditional private
nonprofit organisations from the many independent public bodies, PGOs (para-government
organisations) and quangos (quasi-autonomous non-government organisations) that have
been established by government in recent decades. Further mergers and ongoing processes
of professionalisation and deconfessionalisation of the old nonprofit organisations on the
one hand, and increasing independence of former state agencies on the other, may result in
ambiguous institutional clusters, primarily recognised by characteristics of goods and
services and not by the historical backgrounds or formal status of organisations (cf.
Aquina, 1988)" (Dekker, 1998, p. 127). Dekker quotes Annette Zimmer here: "Regardless
of the social system and welfare regime, if social service providers are forced to compete
for grants and contracts, the bottom line is efficiency and no longer philosophy and
mission. To put it in a nutshell: in a competitive environment with contract management
and cost-based reimbursement, the institutional form of the service providers does not
matter at all." (Zimmer, 1997, p. 8).

When one is looking for the relevance of a specific phenomenon in empirical reality,
stressing its particular characteristics, it is obvious that the impossibility of isolating this
phenomenon and identifying the particularity of its effects on the surrounding world will
lead one to qualifications in negative terms. One will speak of "hardly any difference" or
"blurred distinctions". Dekker's "convergence" is a positive qualification in this light
(Dekker, 1998, p. 127). Our research findings support the observations of the authors
mentioned here. Nevertheless, we would like to evaluate the observed phenomena the
other way around: not in negative but in positive qualifications. 

Mixed institutions: Linked Sectors
What strikes us most is the mixed character of the "nonprofit sector" in the Netherlands.
The sector is characterised by mixed institutions: nonprofit and for-profit are combined in
organisations that fulfil a public task, while the traditional and "new" civil society go hand
in hand. Whether one prefers the concept of "nonprofit sector" or "civil society", there is a
part of the public domain in which citizens associate with other citizens (See Dekker,
1994). In that public domain, there are institutions that are "private initiative" by origin,
but perform public tasks. They do that in such a way that they can hardly be identified as
stemming from associating citizens any more. Confessional schools obtain most of their
financial means from government and are parts of a greater, entirely "public" system.
Housing corporations, too, look to government for funding while at the same time
performing certain market activities. Business corporations make profits. Nevertheless,
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more and more companies, especially larger ones, are embracing public objectives, as in
the field of environmental affairs. With housing, institutional investors and the related
brokers, though still to only a modest degree, are engaging in "district management".
Government, finally, is not introverted, but responsive. If Dutch society functions in a
state-related way, Dutch government is close to the citizens and responsive, closely
watching and reacting to both market and social developments.

The notion of mixed institutions that link the three sectors can be expressed in the
following figure.

Figure 7-1: Mixed institutions, linked sectors

Mixed structures: A Differentiated Society 
How is this mixed character of the three sectors to be judged given the context of state and
society in the Netherlands in general? Let us look more closely at the other four key
elements we think relevant to an evaluation of the nonprofit sector in a country. 
As far as the sociology of the Netherlands is concerned we have shown that "pillarisation"
implies a tradition of voluntary associations. Citizens are member of a church, vote for a
political party, send their children to a school that are all part of their specific "pillar". In
order to found these schools and build the homes for their fellow believers, the members
of the local elite within a pillar engage and form boards. At national level the same thing
happens where the particular political party and labour union are concerned.

An engagement can be observed here between elites and other strata in society. Of course,
in the Netherlands as elsewhere talents and wealth have been and still are distributed in a

GOVERMENT

Market and societally oriented goverment
- environmental affairs
- social housing
- primary education

PROFIT
Societally and goverment
oriented business corporations
- environmental affairs
- social housing
- primary education

NONPROFIT
Goverment and market
oriented private initiative
- environmental affairs
- social housing
- primary education
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way that gives elites of different kinds a raison d'être. But the sharpest consequences of
this horizontal segmentation – as often visible in a dichotomous class society – seem to be
compensated by the "democratic" effects of the vertical segmentation as implied by the
presence of pillars. Thus mixed structures can be seen here: a horizontal plus vertical
segmentation; interaction between elites, but also between "elite" and "basis". On the
ground of this Differentiated Society, the cultural individualism (tolerance) that is often
seen as characteristic for the Dutch cultural climate is able flourish.

Mixed roles: A Responsive State
The typifying of the Dutch Verzorgingsstaat by Esping-Andersen (1990) as a "social-
democratic Welfare State regime" is justified by an interventionist role for government.
Though the golden years of "planning" are over, the same goes for the years of
"government retrenchment". Several years characterised by a "laissez faire" ideology
promoted by government itself (See Ringeling, 1993) led to sound public finances and to
the birth of various former government and now autonomised organisations, but also to
severe cuts in all kinds of care arrangements. Now the Dutch government again sees a
lasting responsibility for itself again in many areas, possibly shared particularly by
municipalities as "co-governments". This is the case for instance with the broad youth
policy that has been placed on the political agenda.

Mixed roles of government can be observed here, which over time receive differing
amounts of attention but which in fact stay combined: distance is accompanied by
proximity. With a lasting responsiveness the strict "Father" and caring "Mother" role of the
State go hand in hand.

Mixed cultures: Consultation Democracy
Earlier we characterised the Dutch political system as an example of the "Rhineland
model". We sketched the recent phenomenon of interactive policy-making that can now be
observed in all kinds of policy domains and various administrative levels, and that fits in
so well with the older tradition of advice and consultation common in the field of socio-
economic policy. This form of democracy is used as a complement to the functioning of
parliamentary democracy. 

Thus we can observe mixed cultures here: procedural, indirect democracy in which
individual citizens choose politicians who may represent them in the representative
institutions, goes hand in hand with participative, more direct democracy in which citizens
and organisations are allowed to give their views on a specific issue. In this Consultation
Democracy process and substance are combined.

Mixed transformation: Negotiated Reform
The care arrangements in the Dutch Verzorgingsstaat had extended that far, that a reaction
was to be expected. In its various forms, the Consultation Democracy mentioned above
formed the multi-level ground on which agreements were reached on a variety of issues
regarding the mode and pace of reform. Because exchange and negotiation took place, it
was possible to match financial considerations with social concerns. Thus even the process
in which the Verzorgingsstaat was transformed was a mixed one. Reform was negotiated,
so that market objectives and public responsibility could both be realised. 
Summarising, one could say that the nonprofit sector and the other two sectors are not
clearly separated in the Netherlands. Instead, they are linked to each other by means of



mixed institutions. Moreover, mixed forms also appear to characterise the other key
elements of Dutch state and society. We can observe a Differentiated Society and a
Responsive State, connected via a Consultation Democracy. Just as the Negotiated Reform
of the Verzorgingsstaat resulted from these factors, so did the mixed character of the
institutions in the three sectors.

7.4 Conclusion
"Governance" is defined in various ways. In a general description Jan Kooiman, emeritus
professor of Public Management, speaks of "solving problems and creating opportunities,
and the structural and procedural conditions aimed at doing so" (1999, p. 69). "Socio-
political" or "interactive" governance, a specific variant, is defined by Kooiman as follows:
"All those interactive arrangements in which public as well as private actors participate in
solving societal problems, or creating societal opportunities, and attending to the
institutions within which these governing activities take place" (Kooiman, 1999, p. 70, also
1993).

In chapter 4 of this research report we qualified the Dutch housing sector as a "hybrid"
domain. Public tasks are not managed through the performance of government, for-profit
or nonprofit organisations acting separately. Instead, these public tasks are managed
through institutionalised mixed forms of shared responsibility, in a culture of consensus.
On the basis of our empirical findings on the other domains analysed as well in this
chapter we have been able to show that mixed institutions are a feature of the Dutch
nonprofit, for-profit and government sectors in general.

Combining our empirical findings with the results of a scan of the existing interpretative
literature on state and society in the Netherlands made us realise that the presence of
mixed forms could be seen as a general core feature of the reality of this country. Using
the concepts presented above, we would suggest using the term hybrid governance here.
With this term we mean that the essence of state and society, their relations and their
products, are characterised by mixed forms.
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Looking for the impact of the nonprofit sector in the Netherlands, we have now reached
the conclusion that the hybrid character is fundamental for what is called "the Dutch
model" nowadays. In this country, "civil society", market and state are not separated
spheres, but in each sphere the two others are institutionally included. This system
characteristic makes the whole strong and stable.

Besides, the notion of mixed forms may explain the successful performance in terms of
reducing unemployment, labelled as the "Dutch miracle" (Visser and Hemerijck, 1997).
For the mixed, democratised societal structures, in a mixed procedural and substantive
decision-making process, may have provided a plane for government policies, also mixed,
aimed at the reform of the Verzorgingsstaat. One could say: the "Dutch miracle" as the
dependent variable could be explained by the argument that a Responsive State, by using
the participation channels of a Consultation Democracy, makes its reform measures
accepted by an emancipated and Differentiated Society. Thus these three factors relating to
the character of society, the nature of the role of government and the type of democracy
could also explain the character of the three sectors in their mutual relationships.

From the perspective of our initial research question, looking for the identification of the
specific contribution of the nonprofit method of managing public tasks, we may not have
found quite what we expected. What has been gained, however, is an insight into the
mechanisms of governance. Indirectly, our conclusions may yet contribute to our
knowledge of the nonprofit sector. One point is the implication of our hybrid governance
hypothesis that as far as the character of society, the nature of the role of government and
the type of democracy are concerned, singular and separate forms may lead to harsh modes
of welfare state reform that may give rise to substantial conflict. At the same time, singular
forms may contribute to an isolationist status of the nonprofit sector in a country, and
therefore to a smaller impact.

The Dutch nonprofit sector may be hard to identify. That may be so because it is so
omnipresent. Precisely that is the reason that it has such an impact. 
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Notes

1 Total claims for general old age pension (AOW), widows' and orphans' benefits (AWW), sickness benefit (ZW),
disability benefit (WAO/AAW), unemployment benefit (WW/WWV), unemployment assistance (RWW/IOAW) and
national assistance to people living at home under the age of 65 (ABW). The old age pension volume has been
recalculated for the years 1970-1985, as the scheme was individualized in 1985.

2 Excluding sickness benefit.
3 Growth in social security expenditure divided by economic growth (since the previous measurement).
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SUMMARY

Does the nonprofit sector make a difference? That is the central question underlying the
Comparative Nonprofit Sector Project (CNP). In this report the research findings on the
impact of the nonprofit sector in the Netherlands are presented. The CNP is a cross-
national research project initiated by the Johns Hopkins University in the United States of
America. For the Netherlands, the Social and Cultural Planning Office coordinates the
different parts of the research project. The approach proposed by Johns Hopkins was
somewhat altered for the Dutch impact study. The research design, theory and
methodology are explained in the first chapter of this report. 

The "core" of the theory are the hypothesised five functions and three drawbacks. Their
presence in the profit, governmental and particularly nonprofit sectors is the object of
research. In short, the hypotheses to be tested are as follows (See also chapter 6):

Contributions:
– The service function: The service provided by nonprofit organisations is expected to be

higher in quality, greater in equity and lower in cost.
– The innovation function: Nonprofit organisations are expected to be more innovative.
– The advocacy and social change function: Nonprofit organisations are involved in

advocacy and the promoting of policy innovations.
– The expressive function: Nonprofit organisations are expected to perform a broader

function as vehicles of individual and group self-expression.
– The community building function: Nonprofit organisations are expected to create habits

of trust and reciprocity, both among their members and between members and others in
society, that in turn contribute to a sense of community.

Drawbacks:
– Particularism: Responsiveness to specific groups can cause "discrimination" against

others.
– Paternalism: Members (dependent on a nonprofit organisation for a given service) may

be constrained by patronising rules. 
– Amateurism: Reliance by nonprofit organisations on volunteers may cause amateurism

(e.g. not being able to take advantage of the latest techniques, being dependent on the
skills of a certain individual).

To investigate the impact of the nonprofit sector in the fields of primary education, social
housing and environmental affairs, interviews were held with a variety of actors from each
field (See Appendix B) and a literature analysis was carried out.

Before turning to the empirical research findings in chapters 3, 4 and 5, some background
information on the Netherlands is given in chapter 2. The Netherlands, a member of the
European Union, is one of the wealthiest countries in the world. The population density is
the greatest in the western world. Government has three layers: national, provincial and
local. Water boards are functional authorities. The electoral system is based on
proportional representation. The country has extensive care arrangements. The nonprofit
sector is probably the largest in the world (Burger and Dekker, 1998).
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In chapter 3 the empirics of the field of primary education are presented. It is a field with a
long history, in which the nonprofit sector has long played an important role. Nonprofit
and government are the only sectors represented here, although the profit sector nowadays
has some indirect influence, for example through certain forms of sponsoring. The
nonprofit form has always given religious and educational or philosophical trends the
opportunity to provide specific education, but there is a good deal of similarity between
these schools, too. Governmental schools were designed as denominationally neutral
(though religious education could be provided), but there is a certain diversity in these
schools as well. The nonprofit sector certainly made a difference in the beginning of the
field's development, but nowadays differences concerning the contributions and drawbacks
because of the nonprofit or governmental form can barely be found. 

Chapter 4 focuses on social housing. This field, too, has a long history in which, as with
primary education, the pillarisation of Dutch society has played an important part (this
phenomenon is explained in chapter 7). Here too, nonprofit organisations have traditionally
played a large part in the field's development. Besides nonprofit organisations (housing
corporations), the governmental sector was represented in municipal housing authorities.
The profit sector is present, too, but is comparatively small in this field: institutional
investors, brokers, and some private land lords. Recently, some far-reaching changes have
taken place. Almost all municipal housing authorities have now been privatised.
Government does still exert a major influence, however, for example via legislation.. For
all parties involved, the "market" has become more and more important, a fact reflected in
all contributions and drawbacks. The field can be called "hybrid": the major institutions in
the field are characterised by mixed forms, functioning in a culture of consensus. 

The final field studied is environmental affairs, the subject of chapter 5. Although the first
nature protection organisations came into existence at the end of the nineteenth century, the
history of environmental affairs is essentially much younger than that of the other fields; it
did not really start until the late 1960s/early 1970s. But in this short period, the field has
shown a similar development as the other two. The environmental nonprofit organisations
took the initiative and placed the theme on the political agenda. Government soon took
over the initiative in different memoranda, culminating in the NEPPs (National
Environmental Policy Plans), of which the fourth is now in the process of formation.
Although the nonprofit organisations still symbolise the protest (some organisations (e.g.
Friends of the Earth Netherlands, Milieudefensie) more than others (e.g. the Society for the
Preservation of Nature in the Netherlands, Natuurmonumenten), they are all subsidised by
government and represented in many structural deliberations (committees, etc.). The short
history of the environmental movement is characterised by professionalisation,
institutionalisation and pragmatisation. Meanwhile, "the environment" has also become
commercially interesting; many a for-profit consultancy is involved in environmental
consultancy. Environmental affairs is a "booming business".

In chapter 6, an overview and analysis of the three preceding chapters is given. The
research findings are different from the Dutch expectations that were formulated before the
performance of the research. In primary education, more difference in service quality was
expected than found, lower costs in the nonprofit sector were expected, but overall higher
costs of the system due to the existence of nonprofit schools were found. On innovation
more positive effect from the nonprofit sector was expected than found, and particularism
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was found less in nonprofit schools than expected. In the field of social housing, no
difference between the sectors was expected. The findings, however, show a positive effect
of the nonprofit form on architectural quality and the quality of the social environment, on
equity and on innovation. In the field of environmental affairs, where large differences
were expected on innovation, advocacy, expressive function and community-building, the
finding is that nowadays, nonprofit, as well as government and even for-profit
organisations perform these functions.

In all three fields, nonprofit organisations have been important in the initial development
of the field, while at the start differences in contributions and drawbacks between the three
sectors were present. Over the years, however, even in the rather young field of
environmental affairs, organisations of the different sectors in the same field became very
similar. All sectors have a real impact in all three fields, although in the case of for-profit
in primary education and government in social housing, this influence is indirect. The
similarity between the organisations of different sectors in the fields might be explained by
the (institutional) isomorphism hypothesis of DiMaggio and Powell (1987). They state that
the homogenisation of organisations (adapting to field-wide norms) arises from the
structuring of organisational fields. Institutional isomorphic change can occur through
three mechanisms: coercive isomorphism (stemming from political influence and the
problem of legitimacy), mimetic isomorphism (stemming from standard responses to
uncertainty) and normative isomorphism (associated with professionalisation). In the three
fields in the Netherlands described in this report, the coercive mechanism in particular
plays a role, through legal influence from government.

Chapter 7 concludes the report with a positioning of the Dutch nonprofit sector observed
from the context of state and society in the Netherlands in general. Modifying the factors
cited by Salamon and Anheier (1997) to explain the character and function of the nonprofit
sector in different countries, five elements are identified for the Dutch case. These are: a)
the character of society, b) the nature of the role of government, c) the type of democracy,
d) the mode of transformation of the Welfare State and e) the character of the three sectors
(profit, nonprofit and government) in their mutual relationships. 

For the first element, the typical "pillarisation" of Dutch society is important. As regards
the nature of the role of government, the Netherlands can be characterised as a Welfare
State. Dutch democracy can be called an example of the "Rhineland model". In the last
few years, the Welfare State has been reformed drastically. This has happened in
consultation with the societal actors involved, particularly employers' and employees'
organisations. The three sectors are linked in different ways in the Netherlands: No sharp
lines of demarcation can be drawn. 

Looking at the five factors identified, it can be said that in the Netherlands all show
"mixed forms". The Dutch case could be seen as characterised by a Differentiated Society
and a Responsive State, connected via a Consultation Democracy. From these elements the
Negotiated Reform of the Welfare State resulted, as well as the mixed character of the
institutions in the three sectors. Thus the three factors relating to the character of society,
the nature of the role of government and the type of democracy explain the transformation
of the Welfare State ("the Dutch miracle") as well as the character of the three sectors in
their mutual relationships. The presence of mixed forms could be seen as a general core
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feature of the reality of the Netherlands. Therefore, the term hybrid governance is
introduced: The essence of state and society, their relations and their products, are
characterised by mixed forms. As a result, the Dutch nonprofit sector may be hard to
identify. That may be so because it is so omnipresent; which is exactly the reason why it
has such an impact. 
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APPENDIX A: LIST OF INDICATORS

Primary Education

Service Function (1.1)

Quality (1.1.1) 
Scores in evaluation reports of the Inspectorate (parents' judgements included)
Percentages of "passed first time"

Equity (1.1.2)
Character of parents' income distribution

Costs (1.1.3)
Number of net (effective) teaching hours per pupil
Amount of school money available per pupil
Number of "extra" activities such as "creativity afternoons"

Innovation (1.2)
Pace of large-scale introduction of personal computers in the classrooms
Number of personal computers per pupil
Frequency of introduction of new teaching methods

Advocacy and social change (1.3)
Frequency of pupil participation in grass-roots activities like fundraising, 
children's walks etc.

Expressive function (1.4)
Percentage of participating parents (helping with reading, etc) in relation to total 
number of parents
Presence of dress codes
Other opportunities such as in-school-preparation for communion, religious 
singing, rooms for prayer
Community-building (1.5)
Degree of attention given by teachers and administrators to values related to 
community-building, expressed for instance in participation in neighbourhood 
activities
Degree of parents' mutual acquaintance
Variety of contents of notice boards

Particularism (1.6)
Nature and number of (formal and informal) criteria for pupil registration
Nature and number of (formal and informal) criteria for staff recruitment

Paternalism (1.7)
Degree to which matters of life and death are taught from more than one 
perspective
Degree to which deviating behaviour is accepted
Coping behaviour in respect of "the last school"
Nature and number of complementary (formal and informal) rules for pupils
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Degree to which pupils are obliged to follow certain (formal and informal) rules
Degree of diversity in (religious) celebrations
Degree to which parents can influence the school's major policy decisions, 
particularly those  concerning the school's identity 

Amateurism (1.8)
Proportion of teaching volunteers in relation to professional (certified) teachers
Proportion of volunteers in relation to paid staff in umbrella organisations
Proportion of volunteers in relation to paid staff on school boards
Significant presence of single individuals
Degree of professionalism of teaching staff, umbrella organisations and school 
boards

Social housing

Service Function (2.1)

Quality (2.1.1)
Scores in evaluation reports by the Inspectorate  and others (including customers' 
judgements)

Equity (2.1.2)
Variety in types of housing, especially the proportion of homes built for specific 
income categories
Differentiation of rents for income groups

Costs (2.1.3)
Amount of money spent per home to be built
Amount of money spent on home maintenance
Amount of service costs (the price of extra services)

Innovation (2.2)
The proportion of building programmes for special housing
The development of new building techniques (e.g. "socially safe", long-lasting (> 
environment))

Advocacy and social change (2.3)
Frequency of organisation's participation in urban social  projects like "social 
renewal"

Expressive function (2.4)
Percentage of participating members
Presence of specific attributes in the public parts of residential buildings (e.g. 
crucifixes)

Community-building (2.5)
Degree of organisation's participation in neighbourhood activities
Availability and (frequency of) use of meeting rooms by groups other than the 
tenants
Variety of the contents of notice boards in the public parts of residential buildings
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Particularism (2.6)
The nature and number of (formal and informal) criteria for tenant registration

Paternalism (2.7)
The nature and number of (formal and informal) complementary rules for tenants 
(e.g. pets, smoking
Degree to which deviating behaviour is accepted
Degree to which tenants are obliged to follow certain (formal and informal) rules

Amateurism (2.8)
Proportion of volunteers in relation to paid staff
Degree of professionalism (e.g. meeting-schedule) in the housing organisations
Significant presence of single individuals          

Environmental Affairs

Innovation (3.2)
Frequency of developing a specific, alternative solution for a specific 
environmental issue
Advocacy and social change (3.3)
Frequency of initiative of putting a certain environmental problem on the public 
agenda

Expressive function (3.4)
The proportion of environmental activists
The presence of a dress code and/or (moral pressure concerning) other cultural 
aspects

Community-building (3.5)
The frequency with which public opinion is mobilised effectively
Variety of the contents of notice boards

Particularism (3.6)
Nature and number of (formal and informal) demands for participation

Paternalism (3.7)
Nature and number of (formal and informal) complementary rules for members 
aimed at protecting the environment (e.g. vegetarianism, a binding voting 
recommendation, etc.)
Degree to which deviating behaviour is accepted
Degree which members are obliged to follow certain (formal and informal) rules

Amateurism (3.8)
Proportion of volunteers in relation to paid staff
Degree of professionalism (e.g. meeting-schedule)
Significant presence of single individuals
Specific, detailed knowledge on specific issues
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