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summary

summary

The Netherlands is characterised by a relatively high level of immigration. This
will remain so in the future. Furthermore, the migrants come from highly diverse
countries of origin, each with their own separate culture, customs, norms and
values. Both the scale of the migration flows and, in particular, the nature and
diversity of those flows call for further reflection on the Netherlands ‘as an immi-
gration society’. Seen from this point of view the report seeks to put forward an
approach that would maximise the benefits of immigration, both for Dutch socie-
ty and for the newcomers themselves. 

The Netherlands as immigration society
Three principles are treated in this report as being central to an immigration soci-
ety: participation, personal responsibility and encounter. This means that:
• immigrants and their descendants participate in and contribute towards Dutch

society; in particular this calls for participation in employment and education;
• the realisation of such participation makes demands on individual responsi-

bility;
• the participation does not remain confined to isolated segments of society.
For newcomers who have been admitted to the Netherlands this means that they
accept these principles and are prepared to participate and invest in self-reliance
and independence. For Dutch society it means that it promotes the participation
of immigrants and invests in their social resources and the accessibility of Dutch
institutions. In addition encounter and confrontation must be promoted and cul-
tural diversity respected.

The perspective of an immigration society calls for the effective co-ordination of
admissions and integration policy. It also places demand on the organisation and
operation of the Netherlands as a social state. These three pillars are discussed in
turn.

Immigration and admissions policy
• Asylum migration
The asylum issue is primarily a matter for policy at international – especially
European – level. Given the interconnections between immigration, participation
and the arrangements of the social state, the report calls for the restrictive admis-
sions policy to be continued while, at the same time, pursuing a more active
expulsion policy, implementation of which should be handled at the national
level, concentrating on those lacking residential status.

In addition the personal responsibility and self-reliance of asylum-seekers need
to be addressed at the earliest possible point. This means that the possibilities for
work and education must be enlarged for all those awaiting a decision on admis-
sion. Those who are ultimately admitted can then integrate more quickly, while
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those who are not can put the knowledge and experience gained to good use else-
where.

• Family reunification and formation
Migrants falling into the family-reunification and formation category account for
a substantial proportion of the total. From the perspective of an immigration
society a right to family reunification or formation, as also provided for in the
new Aliens Act1, is not desirable for those who are given conditional protection
on the grounds of the situation in the country of origin, as some of this group will
ultimately not be permitted to stay. The possibility of family reunification creates
false expectations and makes it more difficult to implement a negative decision
with respect to residence. In addition, where people are admitted for reasons of
family reunification and formation, measures should generally be taken to
enhance the ability of the incoming partner to participate independently in
Dutch society.

• Labour migration
As far as labour migration is concerned the Netherlands will remain a host coun-
try for labour migrants, especially the better educated. Apart from a few excep-
tions, their admission is however surrounded by bureaucratic obstacles. Rather
than referring to labour migration it would be preferable to speak of international
labour participation and it would be desirable for labour migration to be accepted
as normal and for the entry procedures to be simplified.

On the other hand labour migration is not a suitable instrument of economic pol-
icy. According to the Council’s analyses, an active labour immigration policy does
not provide a good solution to shortages in the labour market. Nor is labour
migration an appropriate means of ameliorating the economic consequences of
ageing. Similarly regulated labour migration will do little to ease the pressure at
the asylum gateway. In order to facilitate a modern form of seasonal labour, how-
ever, a selective form of temporary labour migration would be both desirable and
suitable in a labour system less determined than before by geographical borders.
This can also help prevent this form of labour migration from taking place illegal-
ly, as is so often the case now. This would however be on condition that the tem-
porary nature of residence were strictly monitored from the outset.

Social  par ticipation and integration policy
An immigration society that is becoming ever more culturally diversified will,
now and in the future, be primarily concerned with strengthening the individual
resilience of each and every individual, rather than with the full-scale cultural
adjustment and assimilation of newcomers. The latter is not required and may
not even be desirable provided there are sufficient guarantees and instruments for
social participation and provided also that there is sufficient room for encounter
and exchange. Measures must be taken to ensure that diversity does not spill over
into the segregation and/or marginalisation of certain groups.
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In an immigration society the central government is primarily active in three key
areas:
• effective integration of adult newcomers;
• good quality education, aimed in particular at the language skills of young

people;
• promotion of economic participation.
Concentration on these key issues means that integration policy can be pared
down. Such a retrenchment and concentration on core activities is desirable so as
to maximise the attention to those aspects which have a proven record of improv-
ing migrant participation. In addition it should be emphasised that participation
takes shape particularly at local level and therefore also needs to be promoted at
that level. This factor applies a fortiori to the Netherlands, with its rich tradition
of private initiative2 and decentralised policy.

The emphasis on economic participation is to a significant extent related to the
organisation of the Dutch social state and the fact that the system of mutual soli-
darity presupposes a sufficiently large percentage of active and involved citizens.
In addition economic self-reliance is also the path to emancipation and fully-
fledged social participation in an immigration society.

In this participation process, integration should be regarded as a first step, i.e. not
just as a preparation. This calls for the differentiation of the integration pro-
grammes and, where possible, extension of the cooperation with businesses and
community organisations that has been set in motion. The integration of new-
comers calls for a substantial investment, particularly in order to increase the
quality of teaching courses and teacher qualifications and skills.

The socio -cultural  dimension of social  par ticipation
This report devotes separate attention to a number of socio-cultural aspects of
significance for social participation in an immigration society. In particular these
concern socio-demographic characteristics, the learning of Dutch and the institu-
tional structure of Islam. 

• Socio-demographic characteristics
Migrants come from highly diverse countries of origin, each with their own cul-
ture, customs, norms and values. They also bring their own socio-demographic
characteristics, such as customary age of marriage, family size and choice of part-
ner. This directly affects the social position of the migrants and their individual
social mobility. Integration and language education are essential preconditions
for resolving this problem.

• Education
The customary teaching of Dutch is ineffective for non-native speakers. This
could be improved by setting the teaching of Dutch, for both school-age children
and adults, wherever possible in a relevant context, based on migrants’ specific
circumstances. Children of school age who have not learned Dutch as their
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mother tongue will benefit greatly by learning the language in relation to the fac-
tual subjects in the curriculum. At present priority needs to be given to investing
in the further training of teachers and improvement of the conditions under
which they are required to perform their work.

• Islam
The immigrant community contains a high proportion of Muslims. From the
example of Islam it is evident that the institutional framework of immigrants’
religions does not necessarily fit in with the customary organisation of church
communities in the Netherlands and the related separation between church and
state. This need not result in problems if this separation is interpreted in such a
way that the government does not involve itself in church affairs in a substantive
way. This principle should also apply to foreign governments in so far as the latter
are involved with faith communities in the Netherlands. A change in this direc-
tion will however take some time. 

The formation of a wider Islamic framework is highly important for the participa-
tion of Muslims in the Netherlands. One example in this context is the training of
imams in the Netherlands. For this purpose Muslims could make use of existing
or specially created facilities in Dutch higher education. 

The Dutch social  state
The perspective of the Netherlands as an immigration society also means that
consideration must be given to the extent to which the institutions of the social
state are geared and adequately respond to the process of ongoing immigration
and the resultant diversity. The borders of the Netherlands are no longer primari-
ly geographical; they now relate in particular to access to social institutions, such
as the system of social security, health care and the housing and labour markets.
In this respect ‘borders’ are to some extent consciously laid down, as in the case
of the Benefit Entitlement (Residence Status) Act3, while in part they are also
unintended and implicit.

The report draws attention to the two-tier nature of the Dutch constitutional
state with, on the one hand, central laws and, on the other, independent and
community-based institutions within which the laws must be upheld. Recent
institutional developments such as the devolution of government tasks have
further confirmed and strengthened this dual stratification. The influence of the
central government’s integration policy should not therefore be overestimated.
Equally, the state government’s policies should concentrate on those facilities
that are a vital precondition for participation and where government encourage-
ment is indispensable, as in the case of the Newcomers (Integration) Act. 4

With reference to the Benefit Entitlement (Residence Status) Act it may be noted
that this aliens law has placed an even greater burden on the agencies responsible
for implementing public tasks to work within the collective interests of law
enforcement, despite the private nature of those agencies. At the same time
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decentralised features of the Dutch institutional system cast their shadows before
them in this area, in that the social institutions concerned appear to be taking the
liberty of making a further trade-off between collective, individual and institu-
tional interests. In response the report underlines the importance of the proper
enforcement of the Benefit Entitlement (Residence Status) Act. At the same time,
however, it is noted that this act, as the final element in aliens policy, does not of
course replace the formal admissions and expulsion policy.
At the same time the Benefit Entitlement (Residence Status) Act is an initial and
important step in bringing the social state into line with an immigration society.
Any further reforms to the institutional framework of the facilities of the social
state should be subject to a test from the viewpoint of an immigration society.

From that viewpoint, it is not defensible that a person should have to renounce
their original nationality in order to obtain Dutch nationality, as participation in
Dutch society can increasingly be combined with a simultaneous orientation
towards other – transnational – communities and local communities. The report
therefore advises that dual nationality be formally accepted.

The role of  the government
As far as the role of the government is concerned, government policy in an immi-
gration society should be: 
• coercive and concerned with sanctions at national level when it comes to the

access and initial equipping of immigrants, including integration;
• otherwise be largely facilitating and encouraging, so that migrants can find

their way in Dutch society and in organisations such as businesses, institu-
tions and schools.

The initial equipping of immigrants relates to the two basic conditions for partic-
ipation in Dutch society: language and occupational skills. The report argues for a
pared down government programme that is consistently implemented and
enforced.

Newcomers and non-indigenous persons5 meet Dutch society primarily at
decentralised, local level. The diversity of wishes, needs and possibilities can best
be responded to at that level. Local variety and independent room for policy
manoeuvre for the organisations concerned are particularly important for a policy
in which the emphasis is on social participation, individual resilience and
encounter.
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notes

1 This new act, which came into force in 2001, is designed to accelerate the
approval procedures.

2 In the form of voluntary organisations that play a central role in the Netherlands
in public tasks such as health care, housing and education.

3 This act prohibits organisations in the community from offering collectively
funded help or education to people living illegally in the Netherlands.

4 The objective of this law is to present newcomers with a compulsory programme.
The programme comprises Dutch language lessons, familiarisation with Dutch
society, professional orientation and social guidance. 

5 According to the definition of Statistics Netherlands (cbs), a non-indigenous
person is someone at least one of whose parents was born abroad. Non-indige-
nous persons of the first generation were born abroad, while those of the second
generation were born in the Netherlands.
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This report examines the social consequences of a permanent and relatively high
level of immigration and a growing diversity of immigrants. Recommendations
are made in this regard with a view to the best possible coordination of govern-
ment policy in the fields of immigration, integration and social state.

One of the main themes in this report is that an immigration society with a grow-
ing cultural diversity should concentrate in particular on strengthening the indi-
vidual self-reliance of all residents. The report argues in favour of a consistently
implemented and enforced government programme aimed at promoting the par-
ticipation of immigrants. This imposes demands on the immigrants on the one
hand and on the accessibility of the public and social institutions of the Dutch
social state on the other. An immigration society moreover calls for a proactive
and differentiated admissions policy covering more than just asylum migration.
Such a policy will also respond to other migratory flows, especially labour migra-
tion and family reunification and formation. Labour migration is not a suitable
instrument of economic policy for the Netherlands.

This report has been prepared by an internal project group of the wrr, chaired by
Prof. P.L. Meurs, a member of the Council. When the report was completed the
following members of the staff also formed part of the project group: J.C.F. Bletz,
D.W.J. Broeders, Dr. H.P. van Dalen, Dr. P. den Hoed, Dr. G.J. Kronjee (project
secretary) and Dr. J.C.I. de Pree. 
Prof. R.C. Kloosterman formed part of the project group as an external expert
and contributed towards the drafting of the report. In addition Dr. K. van Beek,
Prof. W. Derksen and Dr. M. Trappenburg were involved in the first stage of the
project.

The analyses in this report are based in part on the results of various studies car-
ried out on behalf of the wrr. The wrr has made grateful use of these, while at
the same time conducting its own evaluation of facts and insights in its report.
These studies, which contain considerably more factual material than could be
included in the report, have been separately published in the working documents
series under the following titles:
• J.D.J. Waardenburg (Université de Lausanne) (2001) Institutionele vormgevin-

gen van de islam in Nederland, gezien in Europees perspectief (The institutional
framework of Islam in the Netherlands, seen in European perspective), wrr
Working Documents W118, The Hague

• Ingrid Esveldt and Jeroen Traudes (nidi) (2001) Kijk op en contacten met
buitenlanders. Immigratie, integratie en interactie, (Outlook on and contact
with foreigners. Immigration, integration and interaction), wrr Working
Document W119, The Hague.

preface
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• Mirjam van het Loo, Stephan de Spiegeleire, Gustav Lindstrom, James P.
Kahan and Georges Vernez (rand Europe) (2001) A Comparison of American
and Dutch Immigration and Integration Experiences. What Lessons can be
Learned?, wrr Working Documents W120, The Hague.

• J. Dagevos (scp) (2001) Perspectief op integratie. Over de sociaal-culturele en
structurele integratie van etnische minderheden in Nederland (Perspective on
integration. On the socio-cultural and structural integration of ethnic minori-
ties in the Netherlands), wrr Working Documents W121, The Hague.

• Ruben Gowricharn (Verwey-Jonker Instituut) (2001) In- en uitsluiting in Ned-
erland. Een overzicht van empirische bevindingen (Inclusion and exclusion in
the Netherlands. A survey of empirical findings), wrr Working Documents
W122, The Hague.

• Helga A.G. de Valk, Ingrid Esveldt, Kène Henkens and Aart C. Liefbroer (nidi)
(2001) Oude en nieuwe allochtonen in Nederland. Een demografisch profiel (Old
and new members of ethnic minorities in the Netherlands. A demographic
profile), wrr Working Documents W123, The Hague.

• S. Verhallen et al. (University of Amsterdam/Hogeschool Haarlem) (2001)
Nieuwe kansen voor taalonderwijs aan anderstaligen (New opportunities for
language education for non-native speakers), wrr Working Documents
W124, The Hague.

• Dennis Broeders (wrr) (2001) Immigratie- en integratieregimes in vier
Europese landen (Immigration and integration regimes in four European coun-
tries), wrr Working Documents W125, The Hague.

Document W120, which compares the Netherlands and the United States, was
published in English.
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1 introduction 

1.1 the world becomes smaller

The world has shrunk in recent decades. Thanks to the new possibilities of trans-
portation and communication technology, people, goods, ideas and images now
find their way everywhere. Geographical borders and lengthy distances are easily
bridged, and people all over the world come into contact with and are more
dependent on one another than before. Migration used to be something under-
taken by individuals and was largely confined to neighbouring countries.
Now migration flows find their way all over the world, driven out of their coun-
try of origin by suppression or in search of a better life elsewhere. As a result of
these movements and due also to the growing economic relationships and pros-
perity-based tourism, individuals and groups from entirely different cultural
backgrounds find themselves in daily contact. The process of globalisation and
the associated extension and intensification of mutual relations is leading on the
one hand to cultural homogenisation and on the other – partly in response – to
globalisation and growing cultural distinctiveness. ‘Separate’ cultures have
become permeated by aspects of other cultures, while even a (numerically) domi-
nant culture undergoes the influence of people with different customs, habits
and traditions. This process of ongoing cultural diversity therefore gives rise to a
mixture of cultures and subcultures, as is the case for example in the Netherlands
in respect of Moroccan-Dutch subcultures and/or subcultures of youth groups of
Turkish and Surinamese origin. 

In themselves these changes are not new. Culture is dynamic, not static, and cer-
tainly in an ‘open’ country such as the Netherlands there has always been change
and external influence. What is new or at least of more recent date is the scale,
speed, intensity and relative unpredictability of the worldwide relocation of
people, images, ideas and goods referred to at the start. 

The Netherlands has now had an uninterrupted migration surplus for a number
of decades and this is expected to continue for some decades to come. The immi-
gration comes partly from the European Union and other western countries and
otherwise from a large number of non-western countries, which are far removed
in an economic and cultural sense. The former category of migrants barely form
the subject of debate. They settle in the Netherlands, go their own way and gener-
ally manage to build up an independent existence without the need for govern-
ment intervention. Some stay on and opt for permanent residence, others return
to their country of origin or leave for a different destination. The primary motive
for residence is generally employment.

The national and international debate about migration and the resultant policy
efforts do not focus on these persons and groups from the ‘rich West’. For a num-
ber of reasons we concentrate on the second category:
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• the experience that the scale of this non-western migration can hardly or with
great difficulty be predicted and directed and is determined more by exoge-
nous factors than by Dutch policy;

• the experience that compared with the previous period, there has been an
almost total absence over the past 20 years of immigration of well-defined
groups in terms of cultural background, area of origin and education. There has
been a marked increase in cultural diversity. As a result the way in which
migrants make their way in the Netherlands has also become much more
diversified;

• the expectation that the risk of deprivation, social exclusion, marginalisation
and value-laden conflicts is greatest among such migrants;

• the fear that these migrants will make disproportionate demands on the facili-
ties of the welfare state, to which they will be unable to contribute proportion-
ately due to their lack of education, language skills and suitable work experi-
ence.

In this report the permanence of the migration process and the resultant cultural
diversity are taken as starting point. Both the scale of the migration flows and, in
particular, the nature and diversity of those flows call for further reflection on the
Netherlands as an immigration society and an analysis of the possible policies.

The emphasis in this report is on migration processes from outside the European
Union to the Netherlands, as a result of which greater account will need to be
taken in immigration policy of differing and changing migration flows. This calls
for the development of policies geared to both the differences in the migration
flows themselves and to the numbers of migrants and their children.

1.2 the problem

As argued above, international migration, which is becoming increasingly diver-
sified, is a lasting phenomenon. As long as the Netherlands remains part of the
prosperous part of the world it will also be an immigration country. The migra-
tion pressures will stem in particular from old and new countries of origin which,
in an economic and cultural sense, are comparatively far removed from the rich
West and from some of the prevailing norms and values in this country, and also
from countries with which there are long-standing links. The 150 nationalities
already present in the Netherlands may be expected to rise even further.
This means that consideration needs to be given not just to the growth but, in
particular, to the nature of the migration flows. A substantial and permanent
inflow of migrants has consequences for Dutch society. On the one hand this
concerns the equipping and future structure of Dutch society and the Dutch
social democratic system and, on the other, the question as to how migrants and
their children can find their way and participate in Dutch society.
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In the light of the above the problem addressed by this report and the key
research questions are:

What consequences should the process of sustained migration have for the
admissions and integration policy and what does the cultural diversity to which
the migration is giving rise mean for the organisation of the Dutch social state?

These research questions may be formulated more explicitly in terms of the fol-
lowing sub-questions:
• What course is the process of immigration taking and what consequences does

this have for the prospects of integration and for the existing welfare state
arrangements and their sustainability?

• To what extent and in what way do migrants and their descendants manage to
establish an independent position for themselves in Dutch society and what
are the key factors in this regard?

• What possibilities and limitations do Dutch institutions (both general and
specialised) offer for the adequate reception and participation of migrants and
their children?

• In what ways can an active contribution and an independent position by
migrants settling in the Netherlands be encouraged? What must the Dutch
institutions do and not do, and what must the migrants do and not do?

• Can a more creative immigration policy be conducted with a view to potential
contributions by immigrants?

• To what extent and in what direction should the current integration policy be
modified?

Analysis of  three pil lars:  immigration,  integration,  social  state
The problem addressed by this report is based around the interconnectedness
of the various problem areas identified and the relevant policies, namely immi-
gration policy, integration policy and the regulations of the social system.
That interconnectedness certainly exists in an empirical sense and calls for policy
cohesion, in the sense of efforts to promote mutual policy coordination, although
this will not of course eliminate all problems. Finally it is a matter of deciding on
the problems that the various choices involve, so that it can be determined in the
decision-making process what is acceptable.

For the purposes of this report, immigration policy has been taken as covering
those policies concerned with labour market migration, family reunification and
the admission and reception of asylum-seekers. Reference is often made in this
regard to aliens and/or admissions policy. Attention is also paid in passing to eu
migration, the remigration of Dutch nationals and the migration of fellow citi-
zens of the Kingdom of the Netherlands. Integration policy concerns the society
as a whole but concentrates specifically on the position of ethnic minorities resi-
dent in the Netherlands. The regulations of the social-democratic system concern
the existing regulations with respect to the rights and duties of government
authorities, community organisations and citizens, both indigenous and non-
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indigenous, in the areas of social security, employment, housing and health care.
Each of these three pillars influences the other two.

In a diagram:

In this report the three pillars are not discussed in detail but instead it is attempt-
ed in respect of each pillar to identify those elements that provide insight into the
nature of the interconnections and tensions between the three pillars. The social
state is a ‘social contract’ with established citizens. The integration arrangements
are in that sense of a different order and, if those arrangements fail to turn new-
comers into established citizens, tensions are created in relation to the founda-
tions of the social state. This also applies to the immigration process. Among
other things the absorption capacity of Dutch society is determined by the extent
to which immigrants come to play a more active role in Dutch society and con-
tribute towards the social state. Where that is not the case, the foundations of the
social state will also come in for discussion.

1.3 three principles

It did not prove possible to avoid a normative point of departure in the analysis.
The principles in question were:
• the participation principle;
• the principle of personal responsibility;
• the principle of encounter.
An effective approach towards the tensions between immigration, integration and
the social state is only possible if every effort is made to promote participation and
personal responsibility, together with mutual encounter and confrontation.

These principles underline that the aim of assimilation, in the sense of the
absorption into Dutch culture, is neither desirable nor necessary in a highly
diversified immigration society. For the ongoing existence of the social-demo-
cratic system in the Netherlands, it is however necessary to lay down certain

Integration (policy)Immigration (policy)

Regulations of the social state
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requirements for immigrants and the host society. The requirements imposed on
immigrants are aimed at their participation in Dutch society and those for the
host society at the accessibility of the institutions of the social state and adjust-
ment to the cultural diversity of the population.

A characteristic feature of the Dutch social state is that rights to facilities are
linked to the requirements of socio-economic participation, for which each indi-
vidual is responsible. In addition measures must be taken to prevent a highly seg-
mented society, with the risks of segregation, ethnic conflict and loss of a shared
basis for political decision-making and social security.

The three principles noted above provide the framework within which the
processes of immigration and integration into the Dutch social-democratic sys-
tem have been examined in this report. They apply not just to migrants and their
children but in fact to all who form part of Dutch society: where there is a lack of
participation, personal responsibility and encounter, solidarity will come under
pressure and new dividing lines will be created. The three principles are dis-
cussed briefly below.

The par ticipation principle
A society that highlights the participation principle and also manages to increase
the opportunities for participation for all its residents has fulfilled an important
condition towards achieving an integrated society. This applies a fortiori where
migration is permanent in nature.

The participation principle relates to access to:
• education and work (i.e. being self-supporting and independent);
• housing and health care;
• influence (i.e. helping shape Dutch society at local and national level);
• knowledge of Dutch (as a precondition for the ability to communicate and for

mutual understanding, thereby enabling individuals to occupy a less vulnera-
ble position in society).

Participation may be partial. In some areas participation will be demanded and
assumed while in others it will not. The former applies in particular to participa-
tion by adults in paid employment and by school-age children in basic compul-
sary education. The latter includes political and cultural participation.

The welfare state presupposes active citizens who through their work and by
means of influence, et cetera, make a contribution to and display solidarity with
those who are unable to contribute actively on account of illness or old age. The
participation principle promotes the preservation of the Dutch social state and
‘compels’ active measures to be taken to combat an ethnically segregated under-
class. The participation principle also makes it necessary to break open and, at
least, render transparent the often complex and obscure organisation of the
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Dutch social state. At issue therefore is not just the social participation of
migrants but also the accessibility of Dutch institutions to migrants.

The principle of personal responsibil ity
For the purposes of this report the principle of personal responsibility means that
crucial choices are left to the individual. On the one hand this is consistent with
the general trend towards greater individualisation and diversity of lifestyles,
while on the other it provides the possibility for the caring – and dependency-
inducing – character of many facilities to be subjected to closer analysis.

The principle of personal responsibility relates not just to individual responsibil-
ity but also to the responsibility of organisations. The need for a context-based
approach also shapes the framework within which organisations are required to
deal with the growing diversity of their clientele. Executive agencies – be this a
school, business or job centre – are responsible for conducting policies of their
own that meet the demands and needs of their clients as effectively as possible.
The government confines itself to laying down the general frameworks within
which policies must be conducted and choices must be made in line with the spe-
cific circumstances. The participation principle and principle of personal respon-
sibility at individual and organisational level are consistent with the emphasis
placed in theory and practical policy on citizenship and the promotion of citizen-
ship as a condition for an emancipated and free society.

The principle of encounter and confrontation
The other side of the coin of growing diversity and individualisation is formed by
indifference, loneliness, segregation and loss of solidarity. Indifference is main-
tained and legitimated by unilaterally interpreted tolerance. In the Netherlands,
with its ‘polder model’ and cultural compromise and tolerance, conflicts, includ-
ing those between different cultures, are for preference not fought out but paci-
fied. Wherever possible pragmatic solutions are put forward for resolving funda-
mental differences. This mental adaptability certainly has major advantages but it
does create the risk that differences are underestimated as long as they remain
‘invisible’ and do not cause a nuisance. Differences must, however, not be
brushed under the carpet in a multicultural society. Up to a certain point con-
flicts are inevitable and sometimes even desirable, precisely so as to keep the way
in which institutions work transparent.

The choice in favour of encounter as one of the three guiding principles in an
immigration society can also be understood in the light of the many debates con-
ducted about the way in and degree to which immigrants seek integration in their
country of residence. The research in this area has long assumed a process of
straight-line assimilation (Alba 1997) whereby with each further generation the
migrant origins play an ever-diminishing role as a distinguishing characteristic in
a cultural and socio-economic sense. In recent years this underlying assumption
has been increasingly challenged (e.g. Portes 1997). Moving to another country no
longer means a separation for years, while the possibilities for ongoing contact
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can result in the formation of the transnational communities. In addition the
continuity of the immigration makes it possible for immigrants to remain largely
oriented towards their own group in terms of culture, language and work (think
for example of certain ethnic entrepreneurs), thus reducing the incidence of co-
operation and encounter. The latter can be further accentuated by the way in
which minorities often cluster together geographically. Finally it should be noted
that the image of the group as a whole can suffer from ongoing immigration.
This applies in particular if the migration of (in the main) poorly educated per-
sons from a particular area of origin remains an ongoing process. 

Placing the emphasis on encounter in an immigration society recognises on the
one hand that total absorption into the majority culture is not at issue and that
ties with the person’s own country and/or the preservation of the distinctive cul-
ture in the country of residence is of value. On the other hand the greater cultural
diversity means that the interaction between various members of the society
must be maintained and promoted. The fact that confrontations and conflicts will
also arise as part and parcel of such interaction is consistent with an immigration
society that clearly subscribes to its own principles of a social state and, on the
basis of those principles, is also willing to give the time of day to those who think
differently.

1.4 polic y dynamic

Reference has already been made to the ideological overtones of the policy con-
cerning admission and integration. With regard to present and future policies,
there are two further issues that affect the way in which the tensions between the
process of sustained migration, the process of integration and the arrangements
and underlying principles of the Dutch social state are dealt with in the Nether-
lands. These are:
• the division of powers and responsibilities at the various administrative levels:

vertical coordination;
• the division of policy between sectors and ministries and between general and

group-specific policy: horizontal coordination.

Ver tical  division of powers or what should be the locus of policy?
The processes of globalisation and localisation raise the question as to what the
locus of policy is and should be in order for immigration and integration policy to
be effective. This not only concerns the division of policy responsibilities
between the national and local level but also the division of policy responsibili-
ties between the national and the supranational, European level and – in the case
of asylum migration – the global level.

The question as to the locus of policy naturally applies not just to the areas of pol-
icy with which this report is concerned but is a basic question in any policy field.
Nevertheless there is reason for explicitly posing the question as to the appro-
priate level of policy responsibility. This is because both the immigration and
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integration issue are viewed in terms of the national government, whereas it may
be asked whether the most effective policy efforts can in fact be made at that
level. As far as immigration is concerned it is becoming increasingly clear that the
actual borders of the Netherlands are no longer determined just by geographical
factors and national policy but also by obligations under international conven-
tions and by European policy or the policies of other (especially European) coun-
tries. The borders of the Netherlands have therefore become porous and the ques-
tion arises as to whether an admissions/aliens policy based on national rules
remains possible and desirable.

In line with the participation principle and the principle of personal responsibili-
ty, a part of the policy – especially the more detailed organisation and implemen-
tation – will need to take place at local level and at organisational and group level.
Without detracting from the central responsibility for the determination of
norms, underlying principles, procedures and resources, the increase in diversity
means that context-based solutions will be required in specific cases. The ques-
tion as to the locus of policy becomes all the more cogent in the Dutch context,
with a social state that is stratified in nature and which leaves a high measure of
policy freedom to independent organisations (such as schools and hospitals,
which are not government institutions in the Netherlands). Cultural and other
differences will in many cases be expressed at those levels and it is therefore also
logical that this is where they should be bridged. Equally it is here that the imple-
mentation problems of national policy rules and laws will manifest themselves.
Taking the locus of policy into account in the analysis prevents inappropriate
generalisations from being made and obliges local and time-bound analyses to be
conducted and caution to be observed when making generic recommendations.

Horizontal harmonisation and coordination
The migration and integration issue covers a number of policy fields and sectors
where coordination is required but also awkward. The organisation of the gov-
ernment rapidly leads to a focus on procedural issues of consultation and coordi-
nation between departments, between sectors and between general and group-
specific policy. An ambitious integration policy consequently runs the risk of
getting bogged down in complicated coordination procedures.

The solution to this problem is often sought in procedural remedies, for example
additional consultation or the appointment of a separate coordination officer, or
in group-specific measures, such as separate facilities and regulations. These
solutions run the risk that separate measures are taken, as a result of which the
differences one is trying to combat are in fact perpetuated. A second consequence
is that substantive policies are neglected in favour of procedural agreements
whereas, from the viewpoint of participation, it is essential that substantive goals
are also set, for example that extra money for a ‘black school’ must lead to a
demonstrable improvement in educational attainment within a defined period.
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2 immigr ation and admissions polic y

2.1 the netherl ands maintaining a high level of
immigr ation

The importance of national borders is declining. The phenomenon of the techno-
logically and economically driven process of globalisation means that the activi-
ties of governments, all sorts of companies and community organisations are
becoming increasingly transfrontier in nature. Thanks in part to the Internet, par-
ticipation in international activities has also become much more commonplace
for individuals. Apart from this the further development of the European Union
as a supranational legal community is blurring the significance of national bor-
ders, with ongoing internationalisation in virtually all areas of policy. In addition
to and partly in response to these trends there is however also a process of identi-
fication with national links. Particularly in the socio-cultural area, bonds and
identities are being developed and fostered at local and regional level. In this way
globalisation/internationalisation and localisation go hand in hand. Since the
early 1970s the Netherlands has had a positive migration balance, resulting in a
substantial if fluctuating level of immigration and, at a lower level, more or less
steady emigration (see figure 2.1).

Figure 2.1 International migration to and from the Netherlands, 1973-1999

Source: De Valk et al. (2001: 30).

At the same time that it may be concluded statistically that the Netherlands has
become an immigration country, it must also be concluded that, on the same sta-
tistical basis, the country has become a multicultural or multi-ethnic society.
The existence of numerous different cultures within and side by side with the
Dutch culture is a relatively recent phenomenon and helps determine the way in

0

60000

120000

40000

100000

20000

80000

140000

1973 1976 1979 1982 1985 1988 1991 1994 1997

immigration
emigration
migration balance



22

t he net her l a nds a s immigr at ion societ y

which migration is viewed within the Netherlands. Although processes such as
individualisation also contribute towards the plurality of Dutch society, multi-
culturalism is linked first and foremost to the presence and integration of new-
comers and their descendants.

Conversely immigration is related to the anticipated costs of integrating the new-
comers. Language and deprivation problems, lack of education and an above-
average chance that newcomers will be unable to be self-supporting and will con-
sequently be dependent on the social security safety-net dominate the image of
immigration. In practice, immigration is equated with the problems that charac-
terise integration policy.

Nevertheless the bulk of migration to the Netherlands does not consist of the
groups on which these often gloomy expectations of the future are based. On the
contrary: the majority of immigrants in the Netherlands are quietly absorbed into
Dutch society and without any problem. Contrary to what is often suggested, the
link between migration and the Dutch multicultural society is therefore not a
one-on-one relationship: in the case of the migration to the Netherlands there is a
divide between actual or potential problematic groups on the one hand and non-
problematic groups on the other. The former category includes the generally less
well educated migrants from the non-industrialised countries, covering such
matters as asylum migration, family reunification, family formation and migra-
tion stemming from former colonial ties. The non-problematic category primari-
ly includes Dutch nationals – i.e. emigrants returning from abroad – and the
labour migration of better educated persons and eu citizens. Table 2.1 provides a
breakdown within the migration flows that brings out this divide.

Table 2.1 Immigration flows in the Netherlands by type of migration, 1999*

Type of migration absolute percentage  

Total 119,000 100%  
Of which:     
Dutch citizens 32,000 27%  
eu citizens 18,000 15%  
Labour migrants 20,816 18%  
Antilleans 9,000 8%  
Family reunification/formation 20,492 17%  
Refugees/status-holders1 13,490 11%  

* The table has been composed from various sources and does not therefore add up to 100%.

1 This category may however also include family reunification/formation migrants; see sec-

tion 2.3.3 of this summary.

Table 2.1 indicates that a clear majority of the migration to the Netherlands con-
sists of people in the ‘non-problematic’ category. Dutch nationals, eu citizens
and labour migrants (most of whom nowadays are well-educated) together
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account for 60 percent of the total. The debate about immigration, integration and
social relations in the Netherlands is not however concerned with these groups
but with the (small) groups making up the remainder of the total population,
namely asylum-seekers and ethnic minorities within the meaning of the minori-
ties policy.

Thanks in part to the government policies that have been conducted in these
areas in recent years, it may be assumed that the Netherlands will for the time
being retain its reputation as an attractive location. This is of course highly
important for the country’s ability to play an economic, scientific and cultural
role in the world. The Netherlands’ appeal as a location for international activity
does however also have consequences for immigration. This applies not just to
those whose visible economic contribution to society is welcome but also to
others who are unable to make a contribution for the present but who wish to
escape from poverty or political instability.

The Netherlands may therefore be expected to maintain a high level of immigra-
tion. Despite the restrictive admissions policy now in place the country will
retain such appeal that it will never be possible completely to resist the immigra-
tion pressures. The immigration will consequently become increasingly impor-
tant for the size of the population. Recent forecasts drawn up by Statistics
Netherlands (cbs) suggest a stabilisation of the population at 18 million during
the period up to 2050. In this regard the cbs is assuming a gradually declining
migration balance from approximately 50,000 to 30,000 as a result of growing
emigration from the Netherlands. These estimates are however hedged about by
considerable uncertainty. If the underlying assumptions are not borne out in real-
ity the figures could be considerably higher. It may however safely be assumed
that the pattern of growing cultural diversity in the Netherlands will be sus-
tained.

2.2 developments in dutch admissions polic y

Post-war immigration in the Netherlands and the relevant official policies may
broadly be divided into three periods. The first runs from 1945 to 1973, the sec-
ond from 1973 to around 1985 and the final period from 1985 until the present
time.

The period 1945-1973 was primarily characterised by the decolonisation of the
Netherlands-Indies and the recruitment of migrant or ‘guest’ workers. Both
immediately after the war and following the transfer of sovereignty there was a
substantial flow of migrants from the former Netherlands-Indies to the Nether-
lands. The main form of migration during this period, however, consisted of
guest workers. Whereas the Dutch government concentrated on promoting emi-
gration immediately after the Second World War, the success of reconstruction
generated a requirement for unskilled and semiskilled labour in Dutch industry
(see also: Lucassen and Penninx 1995). The period of migrant labour was the only
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post-war period during which immigration was governed by the demand for
labour and when the admissions policy operated on a large scale as a system of
inclusion. To begin with the recruitment of foreign workers largely by-passed the
government. Employers made the necessary contacts themselves in order to
recruit labour from southern Europe and, later, Turkey and Morocco. The govern-
ment did not take up the running until later, including recruitment contracts
with these countries. The tightness of the labour market and the recruitment of
labour became so to speak a national issue. In parallel with the official recruit-
ment of labour migrants, however, a substantial ‘spontaneous’ flow of immigra-
tion got under way outside of the official channels, without meeting much resist-
ance on the part of the Dutch authorities (many came at their own initiative on a
tourist visa, found a job and then applied for an employment permit, which, hav-
ing a job, they obtained without problem).

With the oil crisis in 1973 the decision was taken to halt the labour migration.
The recruitment freeze brought two matters to light. In the first place it became
clear that the assumption underlying the recruitment that guest workers would
be a temporary phenomenon had been overtaken by events. The recruitment
freeze exposed the existence of a large group of labour migrants, especially Turks
and Moroccans who, contrary to the notion of temporariness, had already been in
the Netherlands for some time and whose existence had hitherto been concealed
in the statistics.

Secondly, the abrupt recruitment stop created a large group of illegals in the
Netherlands for the first time. In a sense the government had shot itself in the foot
by tolerating the irregular ‘spontaneous’ labour migration during the preceding
period: the strict observance of the recruitment freeze meant that the labour
migrants seeking to improve their lot no longer had any opportunities to legalise
themselves. The fact that a substantial population of illegals had been created as a
result of the turnaround in policy emerged during a one-off regularisation in 1975,
when 15,000 illegals were added to the population register (De Beer 1998: 250).

During the period 1973-1985 the government concentrated on limiting the flow of
migration to the Netherlands by means of a restrictive policy. More generally, a
restrictive admissions policy was conducted in all countries of Western Europe
from the mid-1970s onwards, especially in relation to migrants from non-west-
ern countries who arrived unsolicited (twcm 1995; Broeders 2001). During this
period the admissions policy effectively changed from a system of inclusion to
one of exclusion.

Despite these efforts by the government, the population of the original labour
migrants grew strongly as a result of family reunification. The ‘right’ to family
reunification is based on a number of international conventions to which the
Dutch government is party. This does not eliminate but certainly curtails the
possibilities for restricting such migration. According to the European Conven-
tion on Human Rights (echr) anyone who has settled legally in any of the coun-
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tries of the European Union or other partners in the Council of Europe may
invoke the right to family life (Doomernik et al. 1996). Both the right to family
reunification and the right to family formation have been derived as a principle
from this Convention. Article 8 of the echr formulates the fundamental rights
to family life, but does not oblige states to implement this explicitly (Doomernik
et al. 1996: 23).

Despite the recognition of these international obligations, the government intro-
duced certain restrictive regulations in this field. Requirements were laid down in
respect of the accommodation and income of the partner already present in the
Netherlands. These requirements did however differ for the various categories of
Dutch nationals, eu citizens and others. The requirements for non-eu citizens
were tightened further in 1993. Non-eu citizens seeking family formation were
expected to reside legally in the Netherlands for at least three years. In the case of
family reunification it was decided that this should take place no later than three
years after the immigrant living in the Netherlands had met the relevant require-
ments. In addition individuals lacking any right to permanent residence were
excluded from the right to family reunification (Doomernik et al. 1996). At the
same time, exceptions are always possible on compassionate grounds.

During the 1973-1985 period, the Dutch colonial legacy was also a source of con-
siderable migration. After the immigration flow of Surinamese began to grow
from 1965 onwards, with greater numbers of poorly educated persons, the
Netherlands sought to choke off this stream as well. The Statute of the Kingdom
(1954), which provided for single citizenship throughout the Kingdom, meant
however that this was not possible without the co-operation of the Surinamese
authorities. In Dutch politics the emphasis was increasingly placed on the limita-
tion of migration by means of a new nationality regulation, on which negotia-
tions were held in the run-up to Surinamese independence. The ultimate com-
promise – a transitional regulation of five years (1975-1980) under which the free
movement of people between the Netherlands and Surinam continued to apply –
proved a miscalculation (Penninx 1998: 722). The unhappy combination of a high-
ly restrictive Dutch political debate, the marked enthusiasm for migration in
Surinam and, in retrospect, the fairly incomprehensible transitional regulation
produced precisely what the politicians had been seeking to avoid: large-scale
Surinamese migration. In particular the Dutch rhetoric about a strict policy creat-
ed the impression in Surinam that the Netherlands was about to close its doors
for good. This led many to decide that they should make use of the ‘final oppor-
tunity’, to begin with immediately before independence in 1975 and later on
immediately before the expiry of the transitional regulation in 1980.

Despite the fact that the government has continued to press for a restrictive poli-
cy, there are two reasons for distinguishing the 1985-present day period from the
preceding period. In the first place the numbers of asylum-seekers coming to the
Netherlands took off in the mid-1980s. The countries of origin also became more
diversified and less predictable (see table 2.2). Asylum-seekers consequently
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became one of the most important categories of immigrants to the Netherlands,
in both policy terms and in the public debate. Secondly the European Union
obtained an ever greater role in immigration matters during this period, both
internally, in regulating the migration of eu citizens between the various mem-
ber states, and in the field of asylum migration.

Table 2.2 Numbers of asylum applications and principal countries of origin, 1980-1999.

Year   Asylum applications  Principal countries of origin  

1980 976 1 Turkey 2 Ethiopia 3 Chile 4 Iran/Pakistan  
1981 832 1 Ethiopia 2 Pakistan 3 Iraq 4 Turkey  
1982 840 1 Pakistan 2 Turkey 3 Iraq 4 Ethiopia  
1983 1,400 1 Surinam 2 Turkey 3 Pakistan 4 Sri Lanka  
1984 2,304 1 Sri Lanka 2 Turkey 3 Iran 4 Surinam  
1985 4,522 1 Sri Lanka 2 Turkey 3 Iran 4 Surinam  
1986 3,650 1 Turkey 2 India 3 Afghanistan 4 Iran  
1987 13,460 1 Ghana 2 India 3 Turkey 4 Zaire  
1988 7,486 1 Ghana 2 Ethiopia 3 Iran 4 India  
1989 13,898 1 Somalia 2 Libanon 3 Poland 4 Ethiopia  
1990 21,208 1 Sri Lanka 2 Romania 3 Iran 4 Somalia  
1991 21,615 1 Yugoslavia 2 Sri Lanka 3 Iran 4 Somalia  
Former  20,346 1 former Yugoslavia 2 Somalia 3 Iran 4 Sri Lanka  
1993 35,399 1 former Yugoslavia 2 Somalia 3 Iraq 4 Iran  
1994 52,576 1 former Yugoslavia 2 Iran 3 Somalia 4 former Soviet Union 
1995 29,258 1 former Yugoslavia 2 Somalia 3 Iran 4 Iraq  
1996 22,857 1 Iraq 2 Afghanistan 3 former Yugoslavia 4 former Soviet Union  
1997 34,443 1 Iraq 2 Afghanistan 3 former Yugoslavia 4 former Soviet Union  
1998 45,217 1 former Yugoslavia 2 Iraq 3 Afghanistan 4 former Soviet Union  
1999 42,729 1 former Yugoslavia 2 Afghanistan 3 Iraq 4 Somalia  

Source: Doomernik et al. (1996: 27) and De Valk et al. (2001: 189).

As noted above, the number of asylum-seekers coming to the Netherlands on
their own initiative picked up from the mid-1980s onwards. Before that time asy-
lum-seekers consisted primarily of ‘invited refugees’, who had been assigned a
status by the un High Commissioner for Refugees (unhcr). Although the num-
bers of these invited refugees were small, admission was often the subject of spir-
ited debate between the various ministries represented on the interdepartmental
working groups responsible for admission (Ten Doeschate 1994). When the
numbers of ‘spontaneous’ asylum-migrants were still relatively small, this group
too was subject to detailed and sometimes protracted consideration of their case
for admission. With the rise in the numbers of ‘spontaneous’ asylum-seekers,
however, the government could no longer permit itself the luxury of an extensive
case-by-case approach and the admissions policy became more restrictive.
Although the government is bound by the Geneva Convention, which was in fact
never tampered with, every effort was made to explore the letter of the Conven-
tion in order to keep asylum-seekers out or at any event deny them refugee sta-
tus. The tightened interpretation of the Geneva Convention led to a decline in
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the numbers accorded refugee status (in relative terms), but this was accompa-
nied by an increase in the numbers able to remain in the country with a different
status. The majority of the asylum-seekers were not recognised as Convention
refugees but, for varying reasons of a humanitarian nature, could also not be
repatriated. They were given a secondary status (temporary or otherwise).

The Europeanisation of the immigration issue increased during the same period.
In the first place this applies to the free movement of people between the mem-
ber states of the European Union itself. The possibilities and rights of ‘intra-eu
migrants’ have increased greatly in recent years. The right of eu member state cit-
izens to migrate within the eu has gradually moved away from migration in rela-
tion to work (‘free movement of economic agents’) to free movement based on
the fact that people are citizens of one of the member states of the Union
(Koslowski 1998). With respect to migration between the countries of the eu the
system has therefore become steadily more inclusive. The Netherlands has also
proved a popular country of residence: in terms of eu migration there has now
been a substantial net inflow for a number of years.

By comparison the European regulation of migration from outside the European
Union is still in its infancy. The first contours of this system are however becom-
ing clearer and have been broadly incorporated into Dutch legislation. The
Schengen Agreements (1985 and 1999) and the formal inclusion of the Schengen
system in Community law under the Dublin and Amsterdam Treaties provide
the core of European immigration policy. The joint policies in this area were
arrived at during a period in which most of the member states were preoccupied
with the rapid increase in the number of asylum-seekers. The European approach
towards the immigration and asylum issue has been primarily directed towards
reducing the numbers of asylum-seekers and illegal migrants and does not
accordingly differ greatly from that of the member states such as the Netherlands.
The use of three concepts and a high degree of consensus about those concepts
provide the basis for a joint set of instruments in the asylum area.
1 In 1995 the European Council of Ministers adopted a common position on the

definition of refugee status. The definition excludes a large group: according
to the Community standpoint, those fleeing civil war, general armed conflict
and persecution by non-state agents such as militia fall outside the refugee
category (Koslowski 1998).

2 The second guiding principle for the asylum-policy in most European coun-
tries is that of the ‘safe countries of origin’. According to this principle an
application for asylum status is declared unfounded if, according to the coun-
try processing the application, the country in question is regarded as safe. By
safe is meant that civil, political and human rights are sufficiently enshrined in
that country.

3 The third guiding principle is that of the ‘third country of reception’ or ‘safe
third country principle’. Having been established to counter ‘asylum shop-
ping’, this principle refers to the situation in which an asylum-seeker has
entered the country via another (non-eu) country that may be designated as
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safe. Since this other country is safe, the asylum-seeker should have sought
asylum there and the recipient country is authorised to send the asylum-seeker
back to that country.

Partly as a result of the European developments, laws and rules became stacked
up in the 1990s in order to regulate the migratory flows to the Netherlands and to
reduce the numbers of asylum-seekers. Collectively these measures were referred
to as exclusion policy, meaning those measures aimed at preventing potential asy-
lum-seekers from reaching Dutch territory in order to submit an application or
measures designed to the bar them from the asylum-assessment procedure
(Doomernik et al. 1996: 27).

2.3 three categories of immigr ants in more detail

2.3.1 gener al

The analysis of immigration in this report has concentrated in particular on the
following three categories of immigrants:
• asylum migrants;
• immigrants on the basis of family reunification and family formation;
• labour migrants.
Separate solutions apply to each of these categories.

2.3.2 as ylum migr ation

The asylum issue is a topic that is particularly suited to policy at international and
especially European level. Given the interconnectedness of immigration, partici-
pation and the arrangements of the social state, the Council argues for continuing
the restrictive admissions policy by at the same time tightening deportation poli-
cy, implementation of which also takes place at national level. In addition the
report recommends enlarging the possibilities for work and education for all
those awaiting a decision on admission. Those who are ultimately admitted can
then assimilate more rapidly, while the others can deploy the knowledge and
experience they gain elsewhere.

Asylum as an element of international policy
In terms of focus, manpower and money, Dutch policy concentrates in particular
on the point of arrival in the Netherlands and the ensuing procedures. For policy-
effectiveness influence needs to be exerted earlier in the chain and the chain must
also be completed. The start of the chain may be influenced by bringing the asy-
lum issue into international (foreign, development and foreign economic) policy.
This means greater investment in the reception of refugees in the local region and
in international measures to tackle human-trafficking. As far as development
policy is concerned, good governance in the countries from which many asylum-
seekers come is of particular importance. As the Council noted at an earlier point
(wrr 2001a), the promotion of good governance has a broader relevance than
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just increasing prosperity and reducing poverty. Human rights and the adminis-
trative quality of the government machinery are important factors in asylum-
migration. For this reason the western world has an interest in good quality law
and good governance elsewhere in the world. Combating human-trafficking and
the effectiveness of deportation and return policy are also directly linked to this.

Increasing the effectiveness of asylum policy requires a coordinated approach
wherever possible, and at least at European level. Burden-sharing should replace
the burden-displacement so common at present. This requires a willingness on
the part of the participating eu countries to define the problem along the same
lines and effectively to tackle asylum and illegal migration as a common problem.
These conditions are not yet sufficiently realised at present time. The necessity of
a joint effort at European level is however increasingly recognised and translated
into the standardisation of measures and policy intentions. In this regard an earli-
er wrr report, entitled Towards a Pan-European Union, noted the fact that the
larger European Union should accord priority to the development of a coherent,
explicit immigration policy that does justice to the balance between freedom and
security and the good relations with the neighbouring countries of the enlarged
Union (wrr 2001b).

International responsibil ity
The responsibility of the Dutch state is not confined to the ‘gateway’ but extends
further. A policy of discouragement upon admission and reception may be justi-
fied if it is coupled with efforts to improve the reception of refugees in the region
of origin. International aid programmes directed towards the regions from which
refugees and asylum-seekers come may help limit the inflow.

More generally it will be necessary to examine whether the Convention on
Refugees is in fact the appropriate framework for deciding on whether or not to
grant asylum to large groups of asylum-seekers for which the Convention was
never designed. The circumstances in which many people are obliged to live can
force them to flee in order to survive or achieve a more tolerable existence. The
borderline between ‘genuine’ (political) refugees and other (especially ‘econom-
ic’) refugees as drawn in the Convention does insufficient justice to the circum-
stances that can lead people to flee. In consequence access is regularly granted to
so-called economic refugees on humanitarian grounds or because they cannot be
sent back. A further consequence is the fact that – contrary to what was intended
in the Convention – refugees have to go to a great deal of effort and trouble in
order to demonstrate their ‘right to a safe haven’. This leads to protracted waiting
periods, complicated procedures and lengthy periods of uncertainty. In working
towards the European standardisation of immigration and asylum policy, the
current place, function and operation of the un Convention Refugees will
according to the report also need to be addressed. 
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Restrictive admission
Restrictive admission of migrants to the Netherlands will remain necessary in the
future. It will have to be determined who are admitted temporarily or perma-
nently to the Netherlands and who are required to leave again: societies simply do
not have unlimited absorption capacity to deal with aliens. This certainly applies
in the event of the sizeable immigration of people who differ so greatly from the
host society in socio-economic and cultural terms that they can participate in
that country only with great difficulty, if at all. Measures must be taken to pre-
vent such immigration from resulting in greater and undesired social inequality
in the Netherlands.

A genuine admissions policy is however only possible on the basis of a realistic
picture of the scope for influencing the migratory flows and if the macro-per-
spective is taken into account. The current admissions policy tends to be reactive.
The authorities wait to see who apply for admission and then assess each individ-
ual case. Seen in a macro-perspective this can result in incongruities. Those who
feel most threatened are often incapable of reaching the Netherlands, while those
who do reach the country tend to be in a comparatively favourable situation.
This is made worse by the growing role of human-traffickers in migration.
Once people have arrived in the Netherlands, asylum applications are subjected
to standards of meticulous scrutiny. These standards can lead to protracted and
frustrating procedures that are in sharp contrast to the way in which those whose
efforts to migrate fail are left to their fate. Many therefore far prefer residence in
the Netherlands on either an uncertain or an illegal basis to return home.

As a result of all these factors the policy towards asylum-seekers will remain
under great pressure, while there is a growing feeling that the result can only be
described as unsatisfactory and in part also unjust.

Asylum-migration will continue for the foreseeable future. On the basis of its
own principles, the Netherlands will wish to stick to careful procedures and a
system of legally valid decisions concerning the acceptance or rejection of asy-
lum-applications. The tension between the high level of inflow and careful pro-
cessing of asylum-seekers may therefore be expected to continue. Restrictive
policies towards admission and reception remain required in an immigration
society. Otherwise more and more people will knock on the Dutch door – partic-
ularly through the medium of human-trafficking – even though they stand next
to no chance of admission. A strict policy at the front door does however need to
be complemented by an equally strict policy at the back door. Without disregard-
ing the requirements of meticulousness on the part of the Dutch state, an active
deportation policy will need to be conducted against those who do not belong
here. Deportation is at present largely non-existent. The result is that municipal
authorities are confronted by the problem of asylum-seekers who have exhausted
their appeals and no longer have a right to remain and who find themselves on
the streets.
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Self-rel iance upon reception
Given the absorption capacity of Dutch society and the lack of prospects for
many asylum-seekers in the Netherlands, the choice made in favour of short
decision-making procedures in the Aliens Act is the correct one. Even so, many
people will need to be held in reception centres for some time in anticipation of a
decision. According to the report asylum-seekers should be addressed in terms of
their personal responsibility and self-reliance as quickly as possible. This means
that they should be given greater opportunities to work and earn an independent
income and/or pursue a particular course of education or training. The argument
that this might arouse undue expectations and that unnecessary investments
would be made in asylum-seekers does not weigh against the social costs of doing
nothing and the difficulty subsequently posed by assimilation. Even in the event
of a negative decision, any training or work-experience gained may be of assis-
tance upon return.

Accommodation in large-scale reception facilities can have a hospitalising and
segregating effect. Initiatives to create greater numbers of small reception centres
with closer links to the local community deserve replication and can also pro-
mote self-reliance, encounter and confrontation. This can also help guard against
solely negative perceptions of asylum-seekers.

Return policy
Return policy is the final element in aliens policy and also one of the most con-
troversial aspects. Dutch return policy is based on the personal responsibility of
the asylum-seeker. The reasoning is that asylum-seekers have come to the
Netherlands under their own steam and should therefore also return home or
proceed elsewhere under their own steam (Ministry of Justice 2000). This point
of departure has remained unchanged in all the recent amendments to return
policy. The Netherlands does not therefore have a structural deportation policy as
an element of return policy at the end of the asylum-chain. In practice only a very
limited group are in fact deported; the vast majority ‘disappear’ to an unknown
destination.

Under the basic policy, a rejected asylum-seeker is required to leave the Nether-
lands within four weeks on his own initiative. Upon expiry of that period the
asylum-seeker’s address is checked. If the alien is no longer present at the last
known address, he or she is registered as ‘administratively deleted’ (which gener-
ally entails ‘departure for unknown destination’). The bulk of asylum-seekers who
have exhausted their appeals are indeed classified as ‘administratively deleted’.
Coerced departure is an exception and may take the form of deportation or depar-
ture under supervision.

Figure 2.2 indicates that the majority of the rejected asylum-seekers in the
Netherlands are classified as administratively deleted. It should be noted in
respect of this figure that the absolute numbers of deported asylum-seekers or
those who departed under supervision rose slightly in the 1990s.
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Figure 2.2 Breakdown of repatriated asylum-seekers by departure with unknown destination,

deportation and departure under supervision

Source: Netherlands Court of Audit (1999: 15).

Although the high proportion of ‘administratively deleted’ corresponds with the
objective of promoting the personal responsibility of the rejected asylum-seeker
there is no way of telling whether such individuals have in fact left the country.
The question remains as to whether some of the rejected asylum-seekers are
remaining illegally in the Netherlands. On the basis of the figures supplied by the
organisations involved in asylum and return, this question can be neither con-
firmed nor denied (Netherlands Court of Audit 1999: 21). Most of the asylum-
seekers who have exhausted their appeals and who do not ‘leave’ on their own
volition are the difficult cases, i.e. those that are difficult to remove on either pol-
icy or technical grounds. Those difficult to emove on policy grounds are rejected
individuals who are unable to return to their own country on account of the gen-
eral situation. These individuals do not have a requirement to depart and may
therefore remain in the reception system. Those who are technically difficult to
remove may not be sent back as the country from which they have come cannot
be determined, so that no country whatever is prepared to issue them with the
necessary papers, or because there are no travel connections with the country of
origin. The Ter Apel deportation centre has been specially set up for rejected asy-
lum-seekers whom it is technically difficult to remove. However, the centre is
not achieving its own targets for return. Equally the Assisted Returns Service of
the International Organisation for Migration (iam), which helps with voluntary
return or onward travel, is not achieving its own target (in terms of numbers;
Netherlands Court of Audit 1999: 16-17).

The strict policy of the national government has to be implemented at local level.
In some cases, however, it is at the local level that the non-deportation of rejected
asylum-seekers creates problems. A proportion of the people who have departed
‘for unknown destination’ will reappear in the illegal system. The numbers are
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unknown, but it is logical to assume that a proportion will remain in the Nether-
lands illegally, temporarily or otherwise. The local authorities, in particular, will
be confronted by this problem. Rejected asylum-seekers are deemed to return to
their country of origin or move elsewhere, but initially find themselves on the
streets. Many municipalities are already tolerating informal forms of reception by
charitable organisations and private individuals; in some cases these organisa-
tions are even subsidised by the local authorities. This form of reception will in
future probably be extended in order to counter the problems of vagrants and
acute cases of homelessness. As against the strict asylum policy of the national
government, local authorities are seeking solutions that are as far as possible not
at variance with national laws but can at the same time resolve the problems of a
humanitarian nature and the public order and safety with which they are con-
fronted. 

The national and local authorities have different interests, but are dependent on
one another. The municipality of Groningen has the example set up a ‘heated
waiting room’ in order to cope with what it refers to as the ‘loose ends of the Ben-
efit Entitlement (Residence Status) Act and the Aliens Act’ (see vng magazine,
2.3.2001). In the case of Groningen the reception is primarily concerned with
people who no longer have a right to reception, such as asylum-seekers who have
reached the stage of appeal, the outcome of which may not be awaited in the
Netherlands. Other municipalities may also turn to such ‘solutions’ if more ille-
gal and rejected asylum-seekers end up on the streets. Conversely these kinds of
local solutions once again provide hope to rejected asylum-seekers and leave
room for calculating behaviour. The signals issued by the Dutch government and
society can provide the removable asylum-seeker with the idea that he or she will
not after all be expelled (Van Andel 1999).

As much as any other aspect of aliens policy, the return policy should form part
of any translation of ‘the Netherlands as immigration society’ into foreign policy.
A high proportion of the return-related problems stem from the attitudes of the
countries of origin. Many of these countries display little if any willingness to co-
operate in taking back rejected asylum-seekers and react slowly if at all to applica-
tions for travel documents. In the event of the return of asylum-seekers under the
Dublin and Schengen Agreements, the relationship with the other member states
of the eu is often also a difficult one. According to these agreements the (eu)
country in which an asylum-seeker first arrived is responsible for handling the
asylum application. If it can be shown that the asylum-seeker had first been in
another eu country, a request for return to that country can be submitted. A high
proportion of the Schengen/Dublin claims however are not honoured; during
the period 1995-1997 just 36 percent of the claims resulted in actual transfer
(Netherlands Court of Audit 1999). Both the problems with the countries of ori-
gin and those with the eu countries are problems that also come under foreign
policy.
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2.3.3 family formation and family reunification

In regard to the figures in table 2.1 it should be noted that the various categories
may overlap. For example, those registered as asylum-seekers may also include
individuals who came to the Netherlands for purposes of family reunification. A
calculation of the total numbers of family reunifiers and family formers in 1998
indicates that 22 percent of non-Dutch immigrants came to the Netherlands for
family formation. A further 17 percent came for family reunification and 6 per-
cent as a co-emigrating family member; 27 percent for employment or education;
21 percent as asylum-seekers and 7 percent for other reasons (Nicolaas and
Sprangers 2001). These figures indicate that partly as a result of family formation
there is a relatively important inflow of new residents who have not had any basic
compulsary education in the Netherlands and are now too old to do so, but who
will presumably have children who will be educated in the Netherlands. In addi-
tion there are various categories in which there is a relatively high proportion of
school-age children (e.g. the Afghans). This means that there will be a problem in
switching to Dutch education.

There is a dilemma with respect to the policy towards family formation and fam-
ily reunification. Particularly among older groups, there is every sign that it is the
custom, as dictated by the cultural patterns in the country of origin, to look for a
marriage partner from the same background. This custom is firmly based, in
terms of both family tradition and religious belief. This phenomenon is however
responsible for a flow of immigrants and the fact that successive new generations
who have not grown up in the Netherlands are required to find a place in Dutch
society – which may also adversely affect their children. Given the fact that this
cultural pattern is not confined to Morocco and Turkey but also extends to other
regions, it may be expected that a number of new groups will also start recruiting
marriage partners in their country of origin. It is possible that this process will
come to a halt as soon as sufficient numbers of suitable partners have been found
in the Netherlands. In the meantime, however, there could be a considerable sec-
ondary migration.

Family reunifiers and family formers will therefore account for a substantial share
of total migration, also in the near future. The main emphasis in government pol-
icy is on measures to prevent such migration from becoming a burden on the
public purse. Hence the income requirement for relatives already living in the
Netherlands. From the viewpoint of an immigration society, however, there is
more at stake, in that the nature and scale of family reunification have a bearing
on the social participation of migrants and the size of the intergenerational cul-
tural and social gap.

When it comes to family reunification and formation attention will need to be
paid to increasing the participation and individual resilience of the person con-
cerned. Under the present Dutch social state each adult is expected to be respon-
sible for his or her own income. The system of education is also geared to this.
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Seen in this light the obvious course of action would be to help ensure that the
arriving partner is capable of participating independently in Dutch society. This
is something that requires attention upon arrival in the Netherlands, especially
under the Newcomers (Integration) Act (win).

Such independence is also an important precondition for the participation by and
prospects of success for migrants’ children. If the members of the first generation
that come to the Netherlands for purposes of family formation (i.e. marriage) also
play an independent and active role in Dutch society, there will be a better chance
of bridging the cultural gap between parents and children.

It would not be consistent with the principles of a social state to attach even
stricter conditions to the possibilities for family formation and reunification.
Qualified arrangements could however be introduced for some of those holding a
temporary residence permit under the new Aliens Act. On the basis of this new
law individuals granted conditional protection on the grounds of the situation in
the country of origin also obtain a right to family reunification. Apart from the
fact that this measure is out of step with the regulations in other European coun-
tries, it also has a perverse effect in other respects. The person granted a tempo-
rary residence permit must consistently have the temporary nature of such per-
mission drawn to their attention. They must be convinced that in many cases it
will not be possible for a permanent residence permit to be issued. The possibili-
ty of family reunification creates false expectations and makes it more difficult to
implement a negative decision concerning residence.

With respect to the others who come to the Netherlands under the heading of
family reunification/formation on the basis of the existing regulations, many will
establish themselves here permanently and form part of Dutch society. In an
immigration society it is particularly important to draw the attention of this
group to the individual possibilities and opportunities and to promote their inde-
pendent participation in society.

2.3.4 l abour migr ation

Contrary to popular perception, the bulk of migration to the Netherlands consists
of ‘problem-free cases’. In 1999 Dutch nationals who were remigrating, eu citi-
zens and labour migrants (most of them well educated) accounted for the majori-
ty of the total number of immigrants. This point is often neglected in the debate
about immigration.

An immigration society cannot just base its admissions policy on turning away
immigrants. As noted above, the participation perspective needs to be taken into
account in framing policies in respect of asylum migrants and family reunifica-
tion and formation. The same also applies to labour migration.
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Labour migration in international perspective
The Netherlands would like to remain a host country for labour migrants, espe-
cially the better educated. The internationalisation of the economy is also leading
to the internationalisation of labour. The free movement of people within the
European Union means furthermore that economic activity in the Netherlands
will attract workers from other eu countries and, where necessary, that they will
continue to be recruited. The policy of establishing favourable conditions for
business development for foreign companies will also lead to an influx of foreign
workers.

The coming and going of foreign workers form part and parcel of an immigration
society and will remain so in the future. Some will come temporarily, for the
duration of their contract of employment, while others will ultimately settle in
the Netherlands for good. The current policy is barely geared to this group of for-
eign workers and, leaving aside a few exceptions, their admission is surrounded
by all sorts of bureaucratic obstacles.

The obvious course of action would be for this form of labour migration – one
might more appropriately speak of international labour participation – to be
treated as a normal phenomenon and for the admission procedures to be simpli-
fied. In this way those we would like to welcome can be properly received.

Labour migration as an instrument of economic policy
Although the coming and going of foreign workers may be regarded as a normal
feature of an immigration society, this does not make labour migration a suitable
instrument of economic policy. The labour migrant who comes to the Nether-
lands to work will, it may be hoped, benefit, as presumably will the employer.
But what works out well at the individual level need not necessarily work out
well at the national or macro-economic level. There can be effects at macro-
economic level transcending the individual level and which are not taken into
account when concluding a contract of employment.

A country letting in labour migrants will, for example, find itself confronted by
family formation or reunification and will need to provide facilities under the
welfare state. Depending on the type of labour migrant this may work out either
well or poorly. Research indicates however that a country such as the Nether-
lands does not on balance grow either rich or poor as a result of labour migration;
there are better options for increasing the level of prosperity in a country (e.g.
investments in r&d, education and increasing the labour force participation rate).
The wrr report A Continuing Growth of Labour Force Participation (2000)
referred for example to the large remaining pool of inactive persons in the
Netherlands who could be activated as a source of labour.

On the basis of these arguments the report concludes that labour migration is not
a suitable instrument of economic policy for the Netherlands. An active labour
immigration policy – as called for by some in recent times – does not provide a
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good solution in the Netherlands to labour market shortages. Nor is labour migra-
tion, as shown in various surveys (e.g. wrr 1993), a suitable means of ameliorat-
ing the economic consequences of ageing. A ‘generationally-aware policy’ (wrr
1999) presupposes that, on the basis of the precautionary principle, the govern-
ment will itself resolve the economic problems associated with an increasingly
ageing society, for example by means of timely and appropriate financial policies.

In assessing the benefits and drawbacks of a labour migration policy, the conse-
quences for the migrant, the country of destination and the country of origin
must consistently be taken into account. This may mean that in terms of labour
migration, the Netherlands is in a different position from Germany and France 
– two countries that do wish to operate an active labour immigration policy as an
instrument of economic policy. Given the starting position of the economies in
those countries and the anticipated decline of the German population, such argu-
ments are understandable. The demographic and economic position of the
Netherlands is not comparable. Nor are the implications arising from the social
state (i.e. the take-up of social security) the same in the three countries.

Selective and temporar y labour migration
Temporary labour migration is particularly associated with an overstretched
labour market. In certain sectors, various forms of temporary labour migration
are already more common than they used to be, such as people who accept
employment for a limited period without breaking their ties with the country of
origin in a modern variant of seasonal cross-border labour. At present this type of
labour migration is still generally illegal. Precisely in order to reduce these irregu-
lar practices, the Council considers that a selective form of temporary labour
migration could be both desirable and appropriate in a labour system that is less
determined by geographical borders than before. This would however necessarily
be on condition that the temporary nature of the employment was strictly moni-
tored from the beginning. The experience gained in other European countries
could be drawn on in the further development of such a form of temporary
labour migration. With regard to this selective form of temporary labour migra-
tion the obvious course of action would be to seek the potential recruitment
countries among those at the head of the queue for admittance to an enlarged
European Union. This might also contribute towards harmonisation at the Euro-
pean level. With the enlargement of the European Union, part of the frictions in
the Dutch labour market that are now leading to illegal labour could in due course
be resolved by means of modern seasonal employment under the free movement
of people in an enlarged European Union.

Facilitating these kinds of labour migration however will hardly make a lasting
impact on asylum migration. Temporary labour migration concerns a relatively
small number of workers and it is not realistic to assume that such arrangements
would reduce the pressures at the asylum-gate.
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3 participation and integr ation polic y

3.1 growing diversit y

Immigrants will on the one hand seek integration into Dutch society and adapt to
customary practices, while on the other retaining ties with their country of ori-
gin. The way in which the process of integration takes place and the extent to
which people retain ties with their ethnic origins will differ from individual to
individual and also depends on the migration history. There will also be differ-
ences over time: the children of migrants generally perceive the country of resi-
dence differently from their parents.

Growing cultural diversity is not just related to the process of immigration. In a
society that attaches particular importance to self-reliance and independence
there will be a wide variety of lifestyles and related attitudes and behaviour. This
process will be strengthened by immigration.

An immigration society that is becoming increasingly diversified culturally will,
now and in the future, be concerned in particular with strengthening individual
resilience and less with full-scale cultural adjustment and the assimilation of
newcomers. The latter is not required and may not even be desirable, provided
there are sufficient guarantees and instruments for social participation and suffi-
cient opportunities for encounter and exchange. Diversity must however be pre-
vented from spilling over into the segregation and/or marginalisation of certain
groups.

3.2 evaluation of dutch integr ation polic y to date

When it comes to the position of migrants and their (direct) descendants, gov-
ernment policy still lends itself to the threefold classification found in the litera-
ture. That position and government policy may be described and evaluated in
terms of three dimensions, irrespective as to whether these are referred to as the
socio-cultural, the socio-economic and the politico-legal dimensions (Fermin
1997 and, in his footsteps, Entzinger 1998), deprivation, discrimination and
emancipation policy (Minorities Policy Document) or cultural policy, integration
policy and legal position (wrr 1989). The first three dimensions noted above
moreover turn out to operate in parallel with the three aspects of citizenship that
may be distinguished if the concept is interpreted in broad terms (Penninx 1999).

With regard to legal position and combating discrimination – the politico-legal
dimension – the main point of relevance is the virtually inalienable right of resi-
dence, going back some 20 years, that aliens acquire after five years and, in the
event of family reunification, after three years. After five years it is moreover
possible to participate in local elections. In addition the possibilities for acquiring
Dutch nationality were widened in 1985, due to which, among other things,
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third-generation children automatically obtain Dutch citizenship. Since 1990
naturalisation without renouncing one’s original nationality – of particular rele-
vance for Turks and Moroccans – has become more straightforward. In 1997 how-
ever this possibility was formally curtailed again.

As already noted, distinctions in the regulations linked to nationality, country of
birth, culture and language have been systematically eliminated; the Equal Treat-
ment Act (1994) is in fact designed to exclude such distinctions. In line with the
anti-discrimination principle laid down in the Constitution since 1983, the crimi-
nal code and civil law have been modified to prevent discrimination.

All these formal provisions have not however succeeded in increasing the partici-
pation of immigrants in social life to any marked extent when compared with
other countries. The turnout at local council elections, for example, is very low.
According to Entzinger (1998: 10) the participation of ethnic minorities in civil
society – the fine-mesh network of associations and organisations that to a signif-
icant extent holds Dutch society together – is very limited. He regards the main
causes (probably correctly) as the lack of competence, knowledge and possibili-
ties for practical participation in Dutch society. The gap in participation already
has its roots in primary education, where most children from ethnic minorities
start with a smaller (sometimes much smaller) Dutch vocabulary. Needless to say
first-generation members of ethnic minorities are at an even bigger disadvantage
and have much greater difficulty closing the gap. Only since recently have there
been policies in this area – the integration policy for newcomers which was given
a statutory basis in 1998. The policy however still largely by-passes ‘oldcomers’.

In the socio-cultural field, the point of departure since the 1970s has been the
ability of migrant groups to maintain and develop their own cultural and reli-
gious identity. At first a flexible return was an important motivation, but since
the Minorities Policy Document the multicultural society has been an accepted
fact and, it would sometimes appear, is also held up as the ideal. Not only were
the freedoms in question and the rights to a separate language and organisations
respected in accordance with the Constitution and international agreements, but
the use of those rights was also officially facilitated and even actively promoted.
Examples include the removal of obstacles towards certain non-Christian cus-
toms, education in a separate language and culture which, after the assumption of
temporary residence had been overtaken by events, was considered to promote a
sense of identity and self-awareness, and the subsidisation of migrant organisa-
tions. An important factor was, and remains, the still extant tradition of ‘pillari-
sation’ along denominational lines, which more or less presupposes organisation
on the basis of shared group identities in all sorts of fields, of which education is
the best-known surviving example.

The anti-deprivation policy – i.e. policies in the socio-economic field – is at once
the most expensive and the least successful. In the field of employment, for
example, the goal of proportional participation remains a distant ideal. At first the
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restructuring of industry and fall in demand for unskilled and semi-skilled labour
were generally regarded as the most important causes of disadvantage. The obvi-
ous remedy of education proved inadequate. These measures on the supply side
were then supplemented by efforts to influence the demand side, in the form of
statutory measures to promote proportional participation. With the same aim
target figures were laid down for the government and agreements were reached at
central level between trade unions and employers’ organisations. Not until the
economy picked up strongly did the ethnic minority participation figures improve.
The deprivation in relation to the indigenous population has, however, remained
roughly unchanged.

In the field of housing reference should in the first place be made to the reception
policy for newcomers, which has been in place for decades since the arrival of per-
sons repatriated from Indonesia up to and including the current reception of offi-
cially admitted refugees. Under the new Aliens Act that is now being drafted, the
latter facility is to be replaced by a financial one, in the interest of promoting the
concept of the ‘independent citizen’. A second category of measures concerned the
gradual opening up of the market for rented accommodation from the early 1980s
onwards. The elimination of forms of practical discrimination, consisting for
example of requirements with respect to ties with the intended place of residence
or length of registration, in combination with agreements with municipalities and
housing associations – the most important owners of cheaper rented dwellings –
were the most important instruments. More difficult to combat or evaluate is the
concentration of non-indigenous persons in old urban wards with relatively poor
housing. Since enforced dispersal is ruled out by law, improvements in the finan-
cial position of those concerned and of the housing stock in deprived areas are the
appropriate and most commonly used instruments.

Background: the organisation of integration policy
Since the introduction of the minorities policy shortly after 1980 the Minister of
the Interior has played a central role as coordinating minister, a role which since
1998 has been performed by a separate Minister for Urban Policy and Integration
of Ethnic Minorities (under the Ministry of the Interior and Kingdom Relations).
The coordinating minister is responsible for putting in place the basic elements of
a coherent integration policy and for working this up into a general policy philos-
ophy. The Minister bears primary accountability towards Parliament for the initi-
ation, direction and content of this philosophy; the spending ministers are
responsible for the elaboration of the philosophy in their sectoral policies and for
the effectiveness of the policies conducted in that sector to help integrate ethnic
minorities. The most important elements of the coordinating minister’s job
description are periodically to examine to what extent the objectives of policy
have been realised; to assess whether the social position of target groups justifies
additional facilities; to monitor the progress and cohesion of policy implementa-
tion and to evaluate its effectiveness. The most important instruments at the dis-
posal of the coordinating minister are political policy harmonisation in the Coun-
cil of Ministers (and the preliminary bureaucratic stage), progress control by



42

t he net her l a nds a s immigr at ion societ y

publication of the Minorities (Integration) Policy Annual Survey (compiled from
reports by the spending ministers), testing the effects of general government pol-
icy concerning minorities, and research and monitoring for the evaluation of
measures and gaining insight into developments in the position of ethnic minori-
ties. In order to avoid any misunderstanding, the ‘real’ policy instruments are of
course the regulations as referred to below, the financial provisions and the
numerous laws and implementation regulations designed to affect relationships
in society across a broad field.

In brief, the coordinating minister is more of a spider in the web than a director.
An examination of the Integration Policy Annual Surveys indicate that:
• only a fairly small proportion of the annual budget (1999: 31 million guilders or

105 million euros out of a total of 1,567 million guilders/711 million euros)
comes under the budget of the Ministry of the Interior and Kingdom Relations;

• significant elements of the budget can hardly be assigned to integration (e.g.
80 million guilders/36 million euros for remigration policy) or indicate the
total amount set aside for a certain form of general policy (e.g. 122 million
guilders/55 million euros for education disadvantage policy);

• the majority of the financial resources are channelled to other bodies (especial-
ly municipalities) which, although they are required to spend this money for
the designated purpose, have a wide measure of policy freedom when it comes
to the implementation of statutory regulations.

Examining the totality of the regulations, as the Netherlands Court of Audit did
for 1996 and 1997, it turns out that out of a total of 230 regulations with ‘external
effect’, 118 measures were of a general nature (i.e. applied in principle to all resi-
dents). Nearly as many again (112) regulations were exclusively directed towards
all ethnic minorities (‘specific measures’) (Netherlands Court of Audit 1998: 17);
the trend is that the latter are declining in importance. Needless to say the con-
tent of the former group is determined not just by considerations relating to the
integration of minorities.

The surveys do not reflect the fact that not only has the implementation of
numerous financial important schemes been decentralised in recent years to the
municipalities but also that certain schemes have lapsed in their entirety, with
the funds released being used to supplement the municipalities fund. While the
municipalities are expected to use these additional resources for their originally
designated purpose, there is no guarantee that they will actually do so.

Conclusions about Dutch integration policy 
This report shows that the influence of the central government’s integration policy
should not be overestimated. The processes in question are largely autonomous
in nature, while the influence of the indigenous and immigrant communities, all
kinds of non-governmental organisations and other government authorities and
semi-governmental agencies is highly decisive. The influence of State policy can
therefore be little more than indirect.
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Among other things the analysis has shown that the determination and imple-
mentation of the coordinated State policy are complicated. This is also a field that
is subject to rapid and extensive change and where there are many and sometimes
profound differences of insight. Once again the general proposition holds good
that the more the effects and effectiveness of policy measures are unclear, the
more the pressure increases to put in place new policies if the formulated objec-
tives are not achieved, instead of seeking to improve the implementation of exist-
ing policies. It is important to resist such pressure wherever possible. The fact
that new policy initiatives were provided in 2000 in such key areas as integration,
language teaching, educational deprivation and labour participation is praise-
worthy, but not every piece of data or each statement about the multicultural
society or the percentage of Turks and Moroccans in social security schemes need
lead immediately to further research and new measures. In particular steps
should be taken to ensure that an in itself irreversible tendency such as that
towards ‘greater personal responsibility and input’ or the current emphasis on
liberal values spills over into exaggerated pressure to fall into line with the views
of the majority.

The latter should not be equated with encouragement to adopt a wait-and-see
attitude and to leave policy unchanged wherever possible. Precisely on account of
the limited influence of the government there is every reason to focus on a num-
ber of aspects which it has now become clear are a vital precondition for integra-
tion, while a government stimulus is indispensable. Integration courses (under
the Newcomers (Integration) Act (win)) and, more generally, education in Dutch
stand out especially. In particular the win programme makes clear the extent to
which considerations of customisation and uniformity have to be reconciled
with one another in policy implementation: tailoring the provision to the varying
level of education of newcomers and connecting up with other relevant facilities
point towards a decentralised, municipal approach, while the assurance that
everyone will be helped quickly and will in fact participate calls for a wider sup-
port-base. In the Council’s view the prime emphasis should be placed on general
quality considerations; this would also appear to fit in best with the somewhat
more remote and non-group-based citizenship approach. Customisation should
in principle be supplementary, without at the same time rejecting the targeted
approach towards specific problems, such as localised crime by groups of young
immigrants in certain localities.

A number of the main themes in this approach are supported by the observations
elsewhere in this report concerning the two other pillars. The fact that immigra-
tion will further increase the diversity within and between groups provides a
powerful argument for a general (deprivation) policy. The fact that participation
in the labour process in a social state is so vital and that integration also stands to
benefit so much from this similarly leads to a ‘double argument’ for focusing the
efforts on such basic aspects as language proficiency, integration and education. 
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3.3 social participation in more detail 

3.3.1 economic participation

Migration patterns may in part be traced to the uneven distribution of prosperity
and welfare in the world. A substantial proportion of the immigrants come from
non-western countries and have little human capital of direct economic utility.
They find it hard to get a foothold in Dutch society and poorly educated migrants
have greater difficulty in getting a job than do their Dutch counterparts.

With this knowledge it is also possible to outline a realistic perspective for the
participation of newcomers. For many it will take more than a generation before
they find themselves in a position comparable to that of Dutch people born and
brought up here. But that does not mean that policy efforts are superfluous. The
immigrants will need to be reached effectively with education – most notably in
deprived urban areas. While it is difficult to prevent the concentration of immi-
grants such as that now found in certain urban districts, access to the social insti-
tution which, above all others, determines people’s prospects – education – may
not be dependent on place of residence, ethnic origin or level of education and
proficiency in Dutch. Education will need to counter the risk of drop-outs as far
as possible.

Measures will need to be taken to prevent the poor labour market position of cer-
tain groups of immigrants from resulting in more or less permanent inactivity
and lasting dependence on social security, as this results not in participation but
in social segregation and isolation. Such a pattern can even become intergenera-
tional in nature. Social inequality is bound to increase in an immigration society,
not just because migrants find themselves placed at a disadvantage but also
because their ‘baggage’ means that they do not have ready access to Dutch socie-
ty. This calls for extra vigilance to prevent an increase in social inequality from
resulting in the formation of an ethnic underclass.

In the current situation the labour market position of first generation non-west-
ern immigrants remains particularly unfavourable, despite the substantial gains
made over the past five years due to the improved economic situation. In 1999
unemployment in the Netherlands was four times as high among immigrants as a
whole as it was among indigenous persons. As may be seen from table 3.1, the
biggest problem group is the first generation of non-western immigrants.



45

participation and integration policy

Table 3.1 Labour force participation and unemployment among persons aged 15-64, 

the Netherlands, 1999

Origin Gross labour force participation Registered unemployment   
Total Men  Women Total Men  Women  

Indigeneous 68 80 55 2 2 3 
Immigrants 59 70 49 8 8 8  
Western 65 76 55 4 4 5   
1st generation 63 74 52 6 5 7   
2nd generation 66 77 56 3 3 4  
Non-western 53 64 41 13 13 13   
1st generation 53 65 40 14 15 14   
2nd generation 54 59 49 5 5 6  

Source: cbs (1999).

The situation for the second generation is substantially better, particularly as they
tend to be better educated. The economic participation of this group may be
expected to increase further in the near future. Unemployment among young
Turkish and Moroccan people has come down sharply of late, although it remains
substantially higher than among their contemporaries in the Netherlands. Labour
market policy must remain directed towards helping these young people partici-
pate in the formal labour process. This also applies to the wide range of new
groups of immigrants, such as Iranians, Iraqis, Somalians and Ethiopians.

The emphasis on economic participation is largely related to the organisation of
the Dutch social state and the fact that the system of mutual solidarity presup-
poses a sufficiently large percentage of active and involved citizens. In addition,
economic self-reliance makes an important contribution in an immigration socie-
ty to the emancipation of immigrants and their full participation and potential for
exerting influence.

3.3.2 the socio - cultur al dimension 

In the discussion of the socio-cultural dimension of social participation the
report examines in turn the significance of socio-demographic characteristics,
the fact that Dutch is not the mother tongue of many immigrants, and the role of
the formal structure of religion, with special emphasis on Islam.

Socio -demographic characteristics
Migrants come from highly divergent countries of origin, each with their own
culture, customs, norms and values. They also bring with them their own socio-
demographic characteristics, such as age of marriage, family size and partner
choice. This directly affects the social position of the migrants and their individ-
ual social mobility. Partly on the basis of a study carried out for this report by the



46

t he net her l a nds a s immigr at ion societ y

Figure 3.1 Average age of women at first marriage by country of birth for the period 1995-1999.

Source: nidi/cbs.
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Netherlands Interdisciplinary Demographic Institute the Council drew up a
demographic profile of 19 of the largest non-indigenous groups.

There are substantial cultural differences that result in differences in the private
sphere between indigenous and non-indigenous residents in the Netherlands and
within non-indigenous population categories. The low age of marriage (see fig-
ure 3.1), endogamy and the higher number of children (see figure 3.2) are particu-
larly notable among certain population groups.

In due course there is however likely to be a convergence, in which the family
relationships are brought into line with those of the western, Dutch society. As
long as this adjustment is still taking place, it may be expected that the prospects
will be less favourable for the social participation and mobility of non-indigenous
population categories who have socio-demographic characteristics that are func-
tional for a different kind of society. The adoption of the types of socio-demo-
graphic characteristics that belong to a modern society – and for which a long
period of education may be required, something that will not always be compati-
ble with early marriage and high fertility – takes time and can only be expected in
the case of succeeding generations.

The available data from the aforementioned nidi study indicate that, in terms of
various demographic features, the second generation resembles the indigenous
Dutch population more closely than does the first generation. There are for
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example fewer births, fewer teenage births and fewer extramarital births among
the second generation. In the near future a growing proportion of the non-indige-
nous persons commencing the process of relationship and family formation will
form part of this second generation. This means that over time the family forma-
tion behaviour of the immigrant community as a whole is likely to resemble that
of the indigenous population increasingly closely. The findings indicate that
young people increasingly favour small families and are postponing the birth of
the first child. In particular it is the young women who increasingly resemble
their indigenous counterparts in terms of the number of children they want to
have and the age at which they do so. At the same time it needs however also to
be borne in mind that the second generation still differ substantially from indige-
nous Dutch persons on some of the above points. The differences and similarities
between the attitudes of young people from the ethnic minorities and their
indigenous contemporaries are also affected by education: the higher the level of
education, the smaller the differences tend to be.

Dutch as second language
Important preconditions for the ability to participate in Dutch society are:
a the learning of Dutch; and 
b the pursuit of education/vocational training among adults, and schooling by

children. 

Figure 3.2 Period-specific fertility figure by mother’s country of birth, 1989 

Source: nidi/cbs.

0

1

2

3

4

5

Eg
yp

t

So
m

al
ia

Ira
q

M
or

oc
co

Pa
ki

st
an

G
ha

na

C
hi

na

Tu
rk

ey

A
fg

ha
ni

st
an

C
ap

 V
er

de

N
et

h.
 A

nt
. a

nd
 A

ru
ba

Vi
et

na
m

In
do

ne
sia

fm
. Y

ug
os

la
vi

a

Su
rin

am

fm
. S

ov
ie

t U
ni

on

Th
e 

N
et

he
rla

nd
s

Po
la

ndIra
n

H
on

g 
Ko

ng

6



48

t he net her l a nds a s immigr at ion societ y

• The integration of adult newcomers
Adults get to know Dutch society in various ways. When it comes to the initial
familiarisation, the integration programmes are the main instrument for which
the government is responsible.

The integration of newcomers calls for a substantial investment, not just on
account of the large number of immigrants but also and more particularly in order
to improve the quality of the course programmes and teachers. In order to under-
line the importance and necessity of integration, the obligation for new immi-
grants to take an integration course should in the Council’s view be maintained,
if necessary subject to penalties. The absence of any penalties for failing to meet
this obligation would undermine the credibility of the policy and mean that the
people at whom this is aimed – the newcomers – would not be taken seriously.
At the same time the integration must also offer the prospect of participation in
society; the participants must believe and see that participation in the integration
programme leads to results.

The integration programmes should as far as possible be geared to migrants’ spe-
cific situation and to the present and future spheres in which they operate: the
workplace, parenthood, higher education and voluntary work. This means that
education programmes aimed at preparing participants for all sorts of situations
are replaced by courses aimed at various spheres in which people operate. Lan-
guage instruction will as far as possible use teaching material relating to the
sphere in question.

According to the Council this approach does justice to the growing diversity
among immigrants in terms of education, experience and cultural background.
It also means that integration already becomes an initial step in the participation
process itself, rather than just a preparation for participation. The differentiation
and focus of integration on future functioning requires co-operation and coordi-
nation with other parties such as the business sector, the education system and
community organisations. The co-operation between regional training centres
and businesses that has already been set in train in various places deserves sup-
port and development and copying elsewhere, as this will bring about the neces-
sary link between integration and participation and because the confrontation
with newcomers affects the culture, perceptions and working methods of the
businesses and institutions in question.

• The language skills of children and young adults at school 
If education is indeed to play a key role in social participation, pupils must be flu-
ent in the language of instruction. For school-age children speaking and under-
standing Dutch are essential. At present the teaching of Dutch to non-native
speakers is however inadequate. There is a trend towards segregation in language
teaching: Dutch is learned separately and the emphasis is often placed one-sided-
ly on learning the language first. In line with a study by Verhallen et al. (2001) car-
ried out for this report, the Council would, in the light of the participation objec-
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tive, call for a broadly-based vision towards the teaching of Dutch. This comes
down to the fact that the development of language proficiency should take place
to a greater extent in activities other than just language lessons themselves and be
associated with out-of-school support and situations. This broadening out at has
all sorts of consequences for the organisation of education for non-native speak-
ers. Initiatives such as the Community School (offering after-school activities),
out-of-school learning and the linkage of adult education to the teaching of chil-
dren deserve taking up more widely.

• Quality and support of teachers
At present the basic resources are lacking to provide a broadly based qualitative
boost to and improvement of the education courses provided for non-native
speaker children and adults. The necessary scale is lacking for realising the exten-
sive ambitions. The quality of education to non-native speakers can only be guar-
anteed if the teachers themselves and those providing direct support are suffi-
ciently educated and trained. In addtition care must be taken to avoid placing
excessive demands on teachers. Teachers must be given the time to take part in
extra training and must be suitably rewarded for the extra input required in order
to provide proper education to pupils who are at risk of falling behind. Otherwise
there is a distinct possibility that new measures will primarily result in a heavier
load for teachers, so that the desired result is not achieved. Investments in inno-
vations in the education provided to immigrant pupils only have point if there are
sufficient properly trained teachers.

Given the major importance of education and training for participation noted
above, the report considers an investment in the further training of teachers to be
required as well as an improvement in the primary and secondary conditions of
employment of teachers in educational establishments with a high proportion of
ethnic minority pupils. Their dedication and commitment deserve appropriate
remuneration.

Islam
Immigration into the Netherlands has also seen a greater diversity of religions
and philosophies of life. The migrants include many Moslems. As part of the par-
ticipation objective it is important to establish the way in which Islam and the
institutional organisation of Islam have a bearing on social participation.

Many Moslems – including second-generation Moslems – remain faithful to
Islam, but this in no way prevents them from finding their way in Dutch society.
Within Islam highly divergent positions are however possible, thereby giving
rise to a chequered picture as regards the extent to and form in which identifica-
tion with and orientation towards Dutch society are associated with being a
Moslem and the relevant norms, values and conduct. In general it may however
be said that Islam in the Netherlands is barely politicised.
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Although the institutional organisation of Islam among immigrants in Western
Europe is not necessarily consonant with the principle of the separation of church
and state and hence also not with the related organisation of church communities
in the Netherlands, this need not result in problems if that separation is interpret-
ed in such a way that the government refrains from substantive interference in
church affairs. That principle should apply not just to the Dutch government but
also to foreign governments in so far as interference with faith communities in
the Netherlands is concerned. Change in this direction will take some time. An
important precondition for achieving this with respect to Islam is the availability
of sufficient numbers of imams trained in the Netherlands. The education and
training of imams in the Netherlands, as well as the formation of a wider Islamic
framework, may be regarded as highly important for the participation of Islamic
Dutch residents. In this regard the Moslems may draw on existing (or where
appropriate expanded) higher education facilities. In addition the existing prac-
tice of contacts with Moslem organisations at local level can be continued.

3.3.3 social participation as the future corner stone of integr ation
polic y

The choice in favour of social participation is consistent with the notion of ‘active
citizenship’. Individual independence and self-reliance should be promoted and
dependence should be prevented wherever possible. It will be clear that the norms
of independence and self-reliance form part of a western society. People are
addressed in terms of their individual responsibility and individual contribution.
These norms may be at variance with the norms in the country of origin. Such cul-
tural differences should not however be elevated into group characteristics and
certainly not be used as an argument for laying down specific requirements
and/or introducing separate facilities; differences between Dutch persons and
certain migrants would then be unjustifiably magnified. Social participation con-
centrates not on the differences but on universal membership in Dutch society.

The choice in favour of social participation as the goal of integration policy dis-
places the emphasis from a normative and, in particular, ideologically charged
objective to a more instrumental approach. The process of participation takes a
differentiated path, given the diversity of those who settle here and given the
changing characteristics of Dutch society itself. The latter, in particular, rule out
the possibility of determining ‘objectively’ when the integration process of a
society with a diversity of cultures of new inhabitants has been totally completed
and successful. Where the process is heading will change over time and depends
not just on migratory flows but also on technological and economic develop-
ments. ‘Integration’ places the yardstick with Dutch society, while ‘participation’
is concerned with the individual possibilities and obligations of contributing
towards Dutch society and influencing its shape and development.

As noted, this approach necessarily means that policy is highly instrumental and
procedural in nature. The promotion of social participation and acceptance of
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legal rules and democratic decision-making processes come first. Policy is also
substantive to a limited extent only. The welfare state guarantees a minimum
standard of living for those unable to arrange this for themselves. The social sys-
tem is a form of institutionalised but also qualified solidarity, of which migrants
also form part and to which they can contribute. They participate on the basis of
generally recognised social and economic conditions and not on the basis of ori-
gin and/or ethnicity.

The concentration on individual participation provides an explicit recognition of
cultural diversity in the Netherlands, only part of which can in fact be attributed
to migration. The starting point of an immigration society is ‘this land is your
land’, in a dual sense. Those who are here legally are welcome and form part of
Dutch society. For immigrants this also means that they accept the dominant
Dutch institutions and seek to influence the way in which these operate, so that
their own preferences will also be respected. This approach does not mean that
cultural differences are irrelevant or not permitted; the immigration society is
however not just formed on the basis of those who ‘were already here’, but also
undergoes the influences of those newly settling in the country.

Such a perspective has the effect of transcending the choice in favour of or against
assimilation. That is a choice which immigrants must make themselves. The gov-
ernment does not adopt a stance on the issue. In an immigration society the gov-
ernment is not directly interested in the cultural attitudes of its citizens but in
the functioning of and accessibility to the core institutions and the role of
migrants in those institutions.

The non-creation of separate facilities, omission of specific measures and non-
organisation of separate money flows and subsidies do not mean that the devel-
opment and maintenance of separate (ethnic) organisations should be discour-
aged; on the contrary. It is not however the task of the government to treat these
organisations differently from indigenous ones. Any financial support should be
granted on the same basis. If ethnic organisations emerge primarily under their
own steam, this will promote the self-confidence of their members and strength-
en their sense of independent worth.

In an immigration society the central government is primarily active in promot-
ing social participation, combating situations of permanent disadvantage and
resolving conflicts in so far as these touch the core values of the Dutch social
state, as formulated in the Constitution. Government policies to promote partici-
pation in accordance with this report centre in practice around three core points:
• effective integration of adult newcomers; 
• good quality education, aimed in particular at the language skills of children

and young adults;
• promotion of economic participation.
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By concentrating on these core points as the Council advises, it is also possible to
slim down integration policy. Such a slimming down and concentration on core
activities are desirable so as to concentrate as fully as possible on those aspects
that have been shown to promote the participation of migrants. In addition it
should also be emphasised that participation takes shape largely at the local level
and should therefore also be promoted at that level. This applies a fortiori to the
Netherlands, which has a rich tradition of private initiative and decentralised
policy.
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4 the dutch social state

This report is based around the interwovenness of emigration, participation and
the institutions of the Dutch social state. This interwovenness at practical level
has implications for government policy. The choices in favour of a restrictive
admissions policy and an integration policy in which the main focus is on partici-
pation in education and employment have been examined from the viewpoint of
the functioning of the Dutch social state.

The perspective of the Netherlands as an immigration society does however also
mean that it needs to be examined to what extent the institutions of the social
state are properly equipped for and can adequately respond to the process of
ongoing immigration and the resultant diversity. In practice this concerns factors
that play a role in the encounter between newcomers and established residents 
– as well as the principles of participation and personal responsibility that are
central in an immigration society. These factors are located at various levels,
namely both formal factors (statutory access regimes) and less formal factors
(forms of inclusion and exclusion in education and the labour market). Finally we
are also dealing with policy factors that affect the actual functioning of facilities
and that become visible particularly at the local level or on the ‘shopfloor’.

4.1 institutional diversit y

On several occasions this report has referred to the growing cultural diversity of
migrants who settle in the Netherlands. That diversity manifests itself both with-
in and between groups. At the level of society as a whole the institutional diversi-
ty of the Netherlands should also be noted.

Dutch society may be regarded as a layered institutional system with, on the one
hand, central laws and, on the other, a fine-mesh system of independent execu-
tive agencies within which those laws must be upheld. Recent institutional
developments, such as the decentralisation of government tasks, further confirm
and strengthen the two-tier nature of society. The public and private domains are
more interwoven in the Netherlands than in most other West European coun-
tries, as reflected by the fact that the implementation of public tasks is in private
hands in various areas, such as education, health care and housing.

This stratification has an internal as well as an external dimension. The number
and diversity of rules and fundamental rights based on international agreements
and flowing from European harmonisation have increased greatly in recent
decades.

For those who settle here, the Netherlands is often an obscure and impenetrable
place: laws and rules at one level need not apply at another. At the local level all
sorts of tensions and conflicts can arise from clashes between the rules of the
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game of the institutions on the one hand and the wishes and attitudes of an ever
more diverse clientele on the other. These tensions and differences between sup-
ply and demand are resolved by means of negotiation, compromise and pacifica-
tion, as well as by more or less subtle forms of inclusion and exclusion.

The Council has examined empirical data on the existence and operation of such
inclusion and exclusion. In those spheres where encounter and interaction
between indigenous and non-indigenous persons take place, such as work,
school, the neighbourhood and leisure activities, the conclusion reached is that
hybrid processes apply. Instead of the frequently suggested dichotomy between
‘in’ or ‘out’, there turn out to be all sorts of transitional or intermediate forms. It
has also been established that there are no forms of total exclusion; what applies
in the one sphere need not hold true in another.

The communication media play an important role in this context. With their
ability to identify and portray role models, the media – particularly when suc-
cessful members of ethnic minorities appear on television – provide examples of
the interaction between the indigenous and non-indigenous communities.

Fluid transitions also apply to self-exclusion. In many cases the ethnic organisa-
tions are an important instrument for promoting inclusion in the institutions of
Dutch society. Here too ties with one or more ethnic groups generally go hand in
hand with an orientation towards the Netherlands. Only in a few isolated cases
may the development of and investment in ethnic organisations be regarded as a
form of self-exclusion.

4.2 factors at politico/legal level

The two-tier nature of the Dutch social state has consequences for the kind of
policies required and the effectiveness of policy measures. The central govern-
ment can enforce policy at the level of the politico/legal system and exert influ-
ence at that level on the emergence and preservation of formal systems of inclu-
sion and exclusion. In fact we are concerned here with maintaining the principles
of democracy under the rule of law in an immigration society.

Dual nationality
In the report the Council refers to the importance of the process of naturalisation
of non-indigenous persons and of ties and loyalties, especially at the level of the
constitutional state. The latter places the interaction in a joint legal framework
based, in particular, on constitutional rights and makes it easier for people to be
addressed in terms of their rights and obligations. The issue of dual nationality
has been examined in this light.

Participation in Dutch society and the simultaneous orientation towards other 
– transnational – communities and other local communities is becoming increas-
ingly commonplace and increasingly provides the basis for migrants’ identity.
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The present statutory practice under which dual nationality is not permitted
under the naturalisation procedures but is nevertheless accepted where people
are unable to give up their nationality makes it clear that account is taken of mul-
tiple loyalties. Numerous exceptions are therefore made to a law which in princi-
ple rejects dual nationality. According to the Council such a principle does not
square with an immigration society. It would therefore be more consistent to
drop the requirement for people to renounce their original nationality in order to
obtain Dutch nationality.

Systems of equal treatment
Unequal treatment on the basis of race and nationality can be an important source
of friction and can result in litigation in an immigration society. Apart from the
possibility of appeal to the formal (independent) courts in the event of discrimi-
nation the possibility has existed for a number of years now for complaints to be
submitted to the Equal Opportunities Commission (cgb). In Dutch practice a
complementary system for the resolution of disputes has therefore been estab-
lished: a social/administrative system as well as a legal system. The cgb issues
non-binding advice and for a binding decision one must turn to the courts. Given
the close interconnections that already exist between various institutions in the
Netherlands and the major importance of equal treatment in an immigration
society, it is important for there to be clear and largely unchanging rules of the
game.

This Council draws attention to the European directives in this area and the rec-
ommendation of the cgb that its area of work as a government advisory body be
extended. Reference should be made in this regard to the potential conflict of
interest for a body that is at once an independent dispute resolver – including dis-
putes involving the government – and an adviser to the same government. In an
immigration society it is a matter of laying down clear rules of the game and a
clear delimitation of tasks between the administrative and judicial systems that
are concerned with issues of equal treatment.

The borders of  the Netherlands
With the introduction of the Benefit Entitlement (Residence Status) Act a princi-
ple of the aliens legislation has been linked to social services policy. In this sense
the Benefit Entitlement (Residence Status) Act may be regarded as an adjustment
of the social state to the immigration society. The institutional interconnected-
ness is also reflected in this act: the legislator has opted for a method whereby
executive agencies play an active role in turning away aliens. They are, as a result,
required to carry out an original function of the state that does not contribute
directly towards their own objectives and that may in some cases be at variance
with those objectives or the organisation’s own professional ethics. This means
that institutions appear to be taking the liberty to reassess collective, individual
and institutional interests themselves. This provides a seedbed for toleration,
which is sometimes also justified by an appeal to universal fundamental free-
doms.
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A distinction may be drawn between the actual weighing of interests when con-
sidering the admission or refusal of access to benefits and facilities by the decen-
tralised executive agencies on the one hand and the formal legal system of the
Benefit Entitlement (Residence Status) Act on the other. To take the former first:
in the deliberations within the institutions concerning access to facilities the
Council considers the enforcement of the Benefit Entitlement (Residence Status)
Act to be highly important. At the same time it needs to be clear to the institu-
tions in question that the Act is a final element in government policy; the intro-
duction of the Act does not replace the formal admissions and exclusion policy.

With respect to developments in the legal system it may be noted that the Bene-
fit Entitlement (Residence Status) Act has rapidly brought about a significant
adjustment of the Dutch social state in the direction of an immigration society.
This is however only the beginning. The experience with the Act accordingly
leads the Council to conclude that in further reviews of the formal arrangements
for the provision of social security benefits and facilities, a test be built in from
the perspective of an immigration society.

Toleration 
In a fine-mesh network of institutions lacking any clear hierarchy, negotiations
and compromise will set the tone. Parties have an interest in a certain diffuseness
in the distribution of responsibilities and in using their own room for manoeuvre
to translate a particular policy as they see fit. An immigration society leaves less
room for such diffuseness. Clear frameworks that can be understood by ‘third
parties’ and properly enforced are required instead. If toleration – which will
always need to form part of the system – switches into violation of the law this
could adversely affect the preservation of democracy under the rule of law. At
present the collisions between fundamental rights and divergent interests fre-
quently lead to pragmatic solutions and practices based on toleration. As a result
the values and norms at issue are sometimes not taken seriously enough and the
boundaries between what is and is not acceptable can become blurred. In an
immigration society there is a need for the open discussion of conflicting stand-
point and attitudes.

4.3 local diversit y

Migrants meet the indigenous population and one another mainly at local and
functional level. This is therefore also the level at which the greatest gains can be
made when it comes to promoting participation. The ability to influence matters
from the top – by the central government – is no more than limited and may even
prove counterproductive.

Var ying practices at local  level
Addressing people and organisations in terms of their own creativity and powers
of resolution is consistent with an immigration society, in which personal
responsibility is central. This applies at both the individual level and the organi-
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sational level. Wherever possible the latter must do justice to the needs and
demands of citizens and take their specific circumstances into account. In this
regard reference has been made to the need to improve the functioning of execu-
tive agencies, especially in education. The most important aspect here is quality
control. It is important to encourage the separate learning capacity of organisa-
tions in education. In addition it must be possible for schools to help shape the
conditions of their success themselves. In this respect too a differentiated condi-
tions of employment policy is important, so that schools in deprived urban areas
can attract and retain professionally competent teachers more readily.

Greater policy freedom to improve the quality of the provision, to increase the
learning capacity and to help shape the conditions for one’s own success is desir-
able not just for education but also for other executive agencies with which new-
comers have to deal and which affect their social participation.

Government regulation and self-regulation by the group
As long as new groups of migrants have established themselves in the Nether-
lands the government has sought to regulate their relations with those groups.
The question as to the relationship between formal institutions of the social state
and informal systems of reciprocity should be answered primarily at the local
level. Here too this is a matter of customisation and the weighing of interests in
concrete situations, so that unnecessary formalisation and bureaucratisation of
informal mutual support can be prevented while at the same time sufficient new
initiatives are developed.

Pooling of knowledge and best practice 
The possibilities for coordinating the policy have been explored in various parts
of this report. In the case of integration policy it was also noted that this primari-
ly concerns local types of work, which are moreover realised under public/pri-
vate partnership. Local differences and practices can be responded to at this level.

At the central level it is possible to arrange for the pooling of knowledge and
experience that have been built up in various places. A survey can also be made of
best practices at home and abroad. On the basis of knowledge and experience, it
can then be assessed at the local level which best practices deserve to be taken up.
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5 the division of responsibilities in an
immigr ation societ y

The role of the central government has been examined in various parts of this
report in the light of the locus of policy: what should be handled at the national
level, and what at the local or international level?

Although in an immigration society the role of the national government is rela-
tively confined, it can be defined with some precision. At national level govern-
ment policy: 
• is coercive and concerned with sanctions when it comes to the admission and

initial equipping of immigrants, including integration;
• facilitating and encouraging so that migrants (both as individuals and as

groups) can find their way in Dutch society and in organisations (businesses,
institutions and schools).

The emphasis is on the instrumental and initial equipping of migrants so that they
can make an effective contribution to Dutch society, wherever possible as they
themselves see fit. As an immigration society is characterised by cultural diversi-
ty due to the existence of various independent links at local level and associated
differences, it is important to decentralise the decision-making and to shift
responsibilities to the level where the specific context can be taken into account
the most effectively. In this way account can be taken of the diversity of wishes,
needs and possibilities. Precisely in the case of a policy that places the emphasis
on social participation, individual resilience and encounter, local variety – mean-
ing the engagement of local authorities and institutions – and independent policy
freedom for the institutions concerned are highly important.

The central government is also concerned with preserving the principles of the
Netherlands as a democracy under the rule of law and as a full member of the
international community. This means that an active role and normative contribu-
tion may be expected on the part of the national government in the European and
international shaping of immigration policy. With respect to the internal policy
in the Netherlands the national government is held to account for the creation
and maintenance of the frameworks within which variety and independent poli-
cies at local level are possible.

On account of the close links between the Netherlands and the international
community and the international nature of migration patterns, any policy in the
field of immigration by definition has an international dimension. In this regard
the European Union is the forum in which a wider migration policy in the broad-
est sense of the word will need to be developed. Partly in order to support policy
measures in that context, the development of the countries and regions from
which the migrants come is also a matter of European concern.
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The ability to make effective choices on one’s own soil will decline further in the
future. The Dutch policy agenda in the migration field will therefore need to be
played out at European level wherever possible and it is primarily at that level
that national interests will need to be promoted.
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44 Duurzame risico’s: een blijvend gegeven (Sustained Risks: a Lasting Phenomenon), 1994.

45 Belang en beleid; naar een verantwoorde uitvoering van de werknemersverzekeringen (Interest and Policy; to a

Responsible Implementation of Employee Insurances), 1994.

46 Besluiten over grote projecten (Decision-making on Complex Projects), 1994.

47 Hoger onderwijs in fasen (Higher Education in Stages), 1995.

48 Stabiliteit en veiligheid in Europa; het veranderende krachtenveld voor het buitenlands beleid (Stability and

Security in Europe), 1995.

49 Orde in het binnenlands bestuur (On the Organisation of Public Administration), 1995.

50 Tweedeling in perspectief (Social Dichotomy in Perspective), 1996.



51 Van verdelen naar verdienen; afwegingen voor de sociale zekerheid in de 21e eeuw (From Sharing to Earning.

Considerations for Social Security in the 21st Century), 1997.

52 Volksgezondheidszorg (Public Health Care. Priorities and a Sound Financial Basis for Health Care in the 21st Century),

1997.

53 Ruimtelijke-ontwikkelingspolitiek (Spatial Development Policy), 1998.

54 Staat zonder land. Een verkenning van bestuurlijke gevolgen van informatie- en communicatietechnologie 

(Governments losing Ground. An Exploration of Administrative Consequences of Information and Communication

Technology), 1998. 

Sixth term of office (1998-2002)

55 Generatiebewust beleid (Generationally-aware Policy), 1999.

56 Het borgen van publiek belang (Safeguarding the Public Interest), 2000.

57 Doorgroei van arbeidsparticipatie (A Continuing Growth of Labour Force Participation), 2000.

58 Ontwikkelingsbeleid en goed bestuur (Development Policy and Good Governance), 2001.

59 Naar een Europabrede Unie (Towards a Pan-European Union), 2001.

60 Nederland als immigratiesamenleving (The Netherlands as an Immigration Society), 2001.

Reports nos. 13, 15, 17, 18, 28, 31, 32, 42, 44, 48 and 59 have been translated into English; English summaries are

available of Reports nos. 16, 18, 19, 20, 25, 26, 27, 29, 30, 33, 34, 37, 38, 41, 47, 50, 51, 52, 53, 54, 55, 56, 58 and 60;

Report no. 23 has been translated into German. Of Report no. 42 a German and a Spanish Summary is available, as

well as a full French translation.
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preliminary and background studies

Below publications in the series Preliminary and Background Studies are listed from the fourth term of

office onwards. A complete list of these studies is available on the wrr website (http://www.wrr.nl) or at

the Council’s Bureau (+31 70 3564625). Most studies are available in Dutch only; a number of studies

have been published in English.

Fourth term of office (1988-1992)

V63 Milieu en groei (Environmental Control and Growth) Verslag van een studiedag op 11februari 1988 (1988)

V64 De maatschappelijke gevolgen van erfelijkheidsonderzoek (Social Consequences of Genetic Research) Verslag van

een conferentie op 16-17 juni 1988 (1988)

V65 H.F.L. Garretsen en H. Raat (1989) Gezondheid in de vier grote steden (Health in the Four Big Cities)

V66 P. de Grauwe, A. Knoester, A. Kolodziejak, A. Muijzers, F. van der Ploeg, C.J. Rijnvos (1989) De Europese monetaire

integratie vier visies (European Monetary Integration Four Visions)

V67 Th. Roelandt, J. Veenman (1990) Allochtonen van school naar werk (Immigrants from school to work)

V68 W.H. Leeuwenburgh, P. van den Eeden (1990) Onderwijs in de vier grote steden (Education in the four Big Cities)

V69 M.W. de Jong, P.A. de Ruijter (red.) (1990) Logistiek, infrastructuur en de grote stad (Logistics, infrastructure and the

Big Cities)

V70 C.P.A. Bartels, E.J.J. Roos (1990) Sociaal-economische vernieuwing in grootstedelijke gebieden (Social economic

innovation in the Big Cities regions)

V71 W.J. Dercksen (ed.) (1990) The Future of Industrial Relations in Europe; Proceedings of a Conference in Honour of

Prof. W. Albeda

V72 Sociaal-economische gezondheidsverschillen en beleid; (Socio-economic differences in health and policy-making)

(1991)

V73 F.J.P.M. Hoefnagel (1992) Cultuurpolitiek het mogen en moeten (Cultural Policy) 

V74 K.W.H. van Beek, B.M.S. van Praag (1992) Kiezen uit sollicitanten (Competition in Seaking Employment) 

V75 Jeugd in ontwikkeling (Youth in Development) (1992)

V76 A.M.J. Kreukels and W.G.M. Salet (eds.) (1992) Debating Institutions and Cities; Proceedings of the Anglo-Dutch

Conference on Urban Regeneration

V77 H.R. van Gunsteren and P. den Hoed (eds.) (1992) Burgerschap in praktijken (Citizenship in practice)

V78 F. Bletz, W. Dercksen and K. van Paridon (eds.) (1993) Shaping Factors for the Business Environment in the

Netherlands after 1992

V79 N.T. Bischoff, R.H.G. Jongman (1993), Development in Rural Areas in Europe; The Claim of Nature

V80 Verslag en evaluatie 4e raadsperiode; 1988-1992 (Report on the Fourth Term of Office 1988-1992) (1993)

V81 F.J.P.M. Hoefnagel (1993), Het Duitse Cultuurbeleid in Europa (The Dutch Culture Policy in Europe)

Fifth term of office (1993-1997)

V82 W.J. Dercksen, H. van Lieshout  (1993) Beroepswijs Onderwijs; Ontwikkelingen en dilemma’s in de aansluiting van

onderwijs en arbeid (Vocational education)

V83 W.G.M. Salet, (1994) Om recht en Staat; een sociologische verkenning van socials, politieke en rechtsbetrekkingen

(On law and state; a sociological exploration of social, political and legal relations)

V84 J.M. Bekkering, (1994) Private verzekering van sociale risico’s (Private insurance of social risks)

V85 C. Lambers, D.A. Lubach, M. Scheltema, (1994) Versnelling juridische procedures grote projecten (Acceleration of

legal procedures for complex projects)

V86 Centrum voor Studies van het Hoger Onderwijsbeleid, (1995) Aspecten van hoger onderwijs; een internationale

inventarisatie (Aspects of higher education; an international survey)



V87 T. van der Meij, J.H.W. Hendriks, D.J.M. Musters, H.J. de Graaf (1995) Ontwikkelingen in de natuur, Visies op de lev-

ende natuur in de wereld en scenario’s voor het behoud daarvan (Developments in nature)

V88 L. Hagendoorn, K. Phalet, R. Henke, R. Drogendijk (1995) Etnische verhoudingen in Midden- en Oost-Europa (Etnic

relations in Central and Eastern Europe)

V89 H.C. Posthumus Meyjes, A. Szász, C. Bertram, W.F. van Eekelen (1995) Een gedifferentieerd Europa (A differentiated

Europe)

V90 J. Rupnik, P. Hassner, M. Tatu, M.C. Brands, R. Havenaar (1995) Challenges in the East

V91 J.P.H. Donner (rapp.) (1995) Europa, wat nu? (Europe, what now?)

V92 R.M.A. Jansweijer (1996) Gouden bergen, diepe dalen de inkomensgevolgen van een betaalbare oudedagsvoorzien-

ing (Distribution of income under a sustainable old age pension system)

V93 W. Derksen, W.A.M. Salet (eds.) (1996) Bouwen aan het binnenlands bestuur (Towards the organization of public

administration)

V94 SEO/Intomart (1996) Start-, slaag- en faalkansen van hoger opgeleide startende ondernemers (Factors determining

the chance of success of higher educated starting entrepreneurs)

V95 L.J. Gunning-Schepers G.J. Kronjee and R.A. Spasoff (1996)  Fundamental Questions about the Future of Health Care 

V96 H.B.G. Ganzeboom and W.C. Ultee (eds) (1996) De sociale segmentatie van Nederland in 2015 (Social segmenta-

tion in the Netherlands in 2015)

V97 J.C.I. de Pree (1997) Grenzen aan veranderingen. De verhouding tussen reorganisatie en structuurprincipes van het

binnenlands bestuur (Limits to the changes in the organisation of public administration)

V98 M.F. Gelok en W.M. de Jong (1997) Volatilisering in de economie (Volatilization in economy)

V99 A.H. Kleinknecht, R.H. Oostendorp, M.P. Pradhan (1997) Patronen en economische effecten van Flexibiliteit in de

Nederlandse arbeidsverhoudingen (Patterns and economic effects of flexibility in Dutch labour effects)

V100 J.P.H. Donner (1998) Staat in beweging (State in motion)

V101 W.J. Vermeulen, J.F.M. van der Waal, H. Ernste, P. Glasbergen (1997) Duurzaamheid als uitdaging. De afweging van

ecologische en maatschappelijke risico’s in confrontatie en dialoog (Sustainability as challenge)

V102 W. Zonneveld en A. Faludi (1998) Europese integratie en de Nederlandse ruimtelijke ordening (European integra-

tion and the Dutch spatial planning)

V103 Verslag en evaluatie van de vijfde raadsperiode (Report and evaluation of the fifth term of office) (1998)

Sixth term of office (1998-2002)

V104 Krijn van Beek (1998) De ondernemende samenleving. Een verkenning van maatschappelijke gevolgen en implicaties

voor beleid (The entrepreneurial society)

V105 W. Derksen et al (1999) Over publieke en private verantwoordelijkheden (On public and private responsibilities)

V106 Henk C. van Latesteijn (1999) Land use in Europe: a methodology for policy-oriented future studies

V107 Aart C. Liefbroer en Pearl. Dykstra (2000) Levenslopen in verandering. Een studie naar ontwikkelingen in de 

levenslopen van Nederlanders geboren tussen 1900 en 1970 (Changes in life cycles. A study on development in the

lifecycles of Dutchmen born between 1900 and 1970).

V108 Bart Wissink (2000) Ontworpen en ontstaan. Een praktijktheoretiscvhe analyse van het debat over het provinciale

omgevingsbeleid (Policy design and emergence. A practice-theoretical analysis of the debate concerning provincial

environmental policies)

V109 H. Mommaas, m.m.v. M. van den Heuvel en W. Knulst (2000) De vrijetijdsindustrie in stad en land. Een studie naar

de markt van belevenissen (The leasure industry in city and countryside. A study on the market for entertainment)
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Other publications

Voor de eenheid van beleid. Beschouwingen ter gelegenheid van vijftig jaar Ministerie van Algemene Zaken 

(Unity of policy, 1987

Eigentijds burgerschap (Contemporary citizenship); wrr-publicatie o.l.v. H.R. van Gunsteren, 1992

Mosterd bij de maaltijd; 20/25 jaar wrr, 1997. Appeared in English as Wise before the Event, 1998



Plein 1813 nos. 2 and 4, P.O. Box 20004, 2500  ea The Hague 
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