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Although internationally regarded as a humanitarian aid donor, the
central thesis of this article is that The Netherlands has only very

• recently earned the reputation of being a generous donor. This article
traces the emergence of an aid policy in the 1960s and discusses the
ways in which the interests of Dutch trade and industry and the
Ministry of Economic Affairs played a prominent role in its
formulation. Subsequent official policy pronouncements would seem
to point to three further turning points in the history of Dutch
development aid. However, the article questions the depth of these
changes. While the Dutch aid programme has become less influenced
by commercial considerations, it is argued that the shifts observed in
the 1970s and 1980s are more at the level of discourse than actual
changes in policy.

INTRODUCTION

The Netherlands is internationally seen as a humanitarian aid donor. It spends
more than the UN target of 0.7 per cent of GNP on foreign aid (between 0.8
and 1.0 per cent in the 1980s); a large part of its aid budget goes to the least
developing countries; it is a strong supporter of international organisations and
UN organisations; and an important part of its sectoral spending is presumed
to go to basic human needs or the so-called social sectors. If The Netherlands'
aid contribution were to be ranked internationally, it would generally be placed
at the same high level as the Scandinavian countries. (See Appendix for figures

on Dutch aid.)
This idea of a Scandinavian-type Dutch aid programme has largely resulted

from the Dutch presentation of its foreign aid programme and by scientific
publications directed at a non-Dutch audience. Voorhoeve's [1979] Peace,
Profits and Principles is one such example. In his view, Dutch aid is a clear
example of the pursuit of 'principles' rather than profits in foreign policy.
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Bertholet et al. [1984] likewise overlooks the part played by economic and
commercial interests which shaped Dutch aid policy since its inception in the
1950s but which only made themselves felt in the 1960s.' Under the influence
of these analyses, Stokke [1984: 17]: reaches the wrong conclusion when he
states that 'except for the colonial background, the origin and rationale for
Dutch aid had much in common with those of the Scandinavian countries'.
Although the aid programme was attacked in the Netherlands in the 1960s and
1970s for its commercial underpinnings, this critique does not seem to have
reached the international audience.

The central thesis of this article is that The Netherlands has only very
recently earned the reputation of being a generous donor. The Dutch bilateral
aid programme started in the mid-1960s as a commercial and self-interested
programme. Only gradually thereafter did the aid programme change towards
a more humanitarian direction. Official documents and policy statements
indicate at least three other shifts in the history of Dutch development aid, but
these changes are less profound.

THE MOTIVES BEHIND FOREIGN AID

Foreign aid - and certainly bilateral development co-operation - is shaped by
a number of motives.^ It is not only determined by humanitarian motives, such
as compassion for the victims of famines or visions of a more equitable world,
but also by political, economic and environmental motives. Development aid
- both bilateral and multilateral - is the responsibility of the state, which
reflects the power relations within a given society. The state is not neutral: its
policies and regulations reflect the interests of diverse socio-political agents
and these interests motivate the provision of foreign aid.'

The first motive is political/strategic. Aid is used to include or retain aid
recipients within the donor's (military) alliances. In its softest form, the aim is
to make friends all over the globe in order to gain access to the local authorities
in the developing countries. Politico-strategic motives clearly play a prominent
role in the aid programmes of the superpowers, but they can also sometimes
play a role in the aid policy of smaller nations. For middie-power nations
economic motives are much more important determinants of aid policy than
political motives. Political/strategic motives can nevertheless play a role in
important elections, such as those for high-ranking posts within international
organisations/ The political/strategic motive is best reflected in the donor's
selection of aid-receiving countries. It is not those countries most in need
which are generally chosen but those which are of interest on account of their
strategic political or geographic position.

The second motive is economic/commercial. Of particular importance is
the way m which aid is used to expand exports and investments from
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companies in the donor country, and to safeguard the donor's markets and
supply of raw materials. Aid can also be used to establish shipping or air
treaties and thereby to protect important routes. In addition, aid can be used as
an anti-cyclic instrument to combat recession at home by providing an outlet
for goods and services from severely hit industrial sectors (such as the
transport industry, shipyards, steel). Aid ean also be used to encourage
investment by financing pilot or threshold projects, feasibility studies or
guarantees against political and economic risks. Most donors have these kind
of investment programmes, often provided by special financing corporations.
This motive can best be assessed by analysing the back-flow of aid: the
percentage of aid spent by the recipient on goods and services from the donor
country itself. A more elaborate research project on the development of an aid
programme in a specific recipient country would give an indication of how this
motive has evolved over time.-

A third motive is ethical/humanitarian. This motive stems from the
religious (Christian) commandment to 'love thy neighbour'. In this case one's
neighbour' does not refer to the person next door, but those in distant lands.
This motive also stems from social-democratic or socialist thinking in which
solidarity with the poor and the oppressed plays a major role. Christian
Democrat and Social Democratic parties in particular voice these ideas. This
responsiveness to cosmopolitan values and to international considerations has
been called humane internationalism by some authors [Pratt, 1989] and is seen
as well connected to the Rhineland-model of economic development. Loyalty
to the United Nations, frequent contributions to peacekeeping operations and
a high volume of aid are seen to characterise this internationalism.

Some authors argue that states do not foster humanitarian ideas and that
foreign aid is always given out of a well-conceived self-interest (Little and
Clifford, 1965; Griffin and Enos, 1970). One can counter by arguing that
individuals and private organisations may support charities or development co-
operation policies and that these social agents are represented in state
bureaucracies and policies. If political action and state activity is in the end the
sum of collective and individual behaviour and actions, then individual beliefs
and convictions will also influence policies, in this case development co-
operation.

A fourth motive is environmental. Several ecological problems (ozone
layer, greenhouse effect) transgress national borders and are of a global nature.
Given the lack of funds in developing countries, the combat of these problems
requires foreign aid. The Climate Treaty with its joint implementation clauses
was the first treaty to specify the use of aid monies for environmental
problems. In the depression following the UN Environmental Conference m
Rio de Janeiro, however, this motive has so far had very little influence on aid
programmes. Only a number of rather small reforestation and educational
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projects can be found to fit this motive and in several cases only the labels have
been changed. In the 1990s a fifth motive was introduced: the refugee motive.'
In view of the growing influx of refugees and fear of its escalation, politicians
in Western countries pleaded for more aid to stem the flow. Originally refugees
originated from the major political changes in Eastern Europe and there was
pressure to shift aid from developing countries to Europe. The decision of the
European Summit in Cannes in 1995 to launch a major Mediterranean co-
operation programme could well be explained by concern for the influx of
refugees, in case Islamic fundamentalists should assume power in one of the
co-operation partners.

Apart from the above motives in the provision of foreign aid, once aid
policy has been institutionalised, the dynamics of the bureaucracy involved
come into play. Staff may aspire to expand their political influence and make
a career by using aid policy as the corridor of power. The establishment and
conduct of aid policy becomes a strategic game in which humanitarian motives
are often demoted to mere legitimising factors.

The weight of different motives in an aid programme is more influenced by
power relations in the donor countries than by international power relations or
socio-economic developments in aid-receiving countries. The socio-economic
and ideological weight of diverse socio-political agents will shape the
regulation of ihe aid programme. One problem in analysing the motives behind
the conduct of foreign aid policy is that development co-operation is very
much a facade industry, particularly in European countries. While
humanitarian and ethical motives are often highlighted in official documents.
White Papers and statements from ministers and aid officials, the underlying
political/strategic and economic/commercial motives are downplayed. Careful
exammatjon of the conduct of aid programmes is therefore required to measure
the influence of different socio-political agents over time. A second problem is
that once an aid programme or government policy has been set, and for most
European donors this was at the beginning of the 1960s, change is difficult to
realise. This means that subsequent changes in the power relations between the
different socio-political agents are not necessarily reflected in the aid
programme. A third problem concerns bureaucratic structures or state
apparatuses which develop and change with a certain degree of autonomy. The
capacity lo influence such aid bureaucracies is once again rather hmited.
Proposed changes will also be limited by the economic functioning and
structure of the donor country and also by the absorption capacity of aid-
receiving countries.

Two ideas are central to this article. The first is that foreign aid should be
analysed as an activity of the state and as functioning in the sphere of
production as well as in the spheres of consensus-building and integration (see
Figure I). The second idea is that the political process should be recognised as
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having a certain degree of autonomy from the economic process. The state also
has a certain degree of autonomy in relation to the economy and society as a
whole/

An examination of the motives of the main socio-political agents and state-
apparatuses involved in the conduct of Dutch foreign-aid policy revealed the
following:

(1) Diplomats, officials of the Ministry of Foreign Affairs and, in some donor
countries, officials of the Ministry of Defence were generally found to
represent the political/strategic motive.

(2) Internationally-operating export enterprises are often represented in national
negotiations by employers' federations or special commissions. They are
often supported by civil servants from the Ministries of Agriculture and
Economic Affairs. Members of the more conservative parliamentary parties
were also often found to support the demands and wishes of this group,
which clearly represent the economic/commercial motive.

(3) Missionary groups and churches, trade unions, private aid-agencies. Third
Worid solidarity groups and, from the second half of the 1970s on, women
and environmental groups represent the humanitarian/ethical motive.
They often find support in left political parties, the aid agency or the
ministry itself.

(4) Officials from the Ministry of Finance often press for austerity when
changing coalitions.

FIGURE 1

STATE AND ACTORS RELATED TO DEVELOPMENT POLICY

Culture

Ideology

Integration

Political Processes

Market

Economic
Structure

Churches
Mission

Private
Organisations/
Charities

Culture

Universities
Scientists

Education

STATE

Economic
Affairs

Companies

Agriculture

Brancb
Organisations

Transport &
Water Affairs

Employers-
Federations

Media

Public
Education/PR



THE FOREtGN AID PROGRAMME IN THE NETHERLANDS 181

Given the specific economic and political structure of The Netherlands, the
motives underlying the conduct of foreign-aid policy have their own specific
constellation. With its seaborne and colonial history. The Netherlands has
always had an internationalised economy. Throughout the twentieth century,
the transnationalisation of certain major firms (Shell, Unilever, Philips) has
been a dominant feature. From the beginning of the i960s on. Philips and some
transnational firms from the second echelon (DAF, Fokker, VMF/Stork, the
fertiliser industry, consultancy firms) have also been active agents of the
economic/commercial motive. The Dutch economy, however, has become
increasingly Europe-centred. Exports to developing countries have fallen to
about half of the mean for OECD countries. Less than one tenth of Dutch
exports went; to Latin America, Africa and Asia at the end of the
1980s/beginning of the 1990s, while a quarter of total OECD exports went to
these continents. At the ideological level, the discourse on foreign policies and
development co-operation in The Netherlands continues to be dominated by
the norms and values institutionalised by various church-related organisations
(missionary organisations, peace committees) and solidarity groups. More
recently, right-wing politicians have made themselves heard on the subject of
foreign aid in The Netherlands.

THE BEGINNINGS OF FOREIGN AID IN THE NETHERLANDS: 1950-60

In this period, a twilight zone between colonial pohtics and the formulation of
a new development policy in The Netherlands, aid was no more than a small
programme with limited funds. The response to 'Point Four' of Truman's
'New Bold Programme' (January 1949), internationally regarded as the
starting point for foreign aid, was quite swift in The Netherlands [de Vries
1949; van Soest, 1975]. In July 1949, an interdepartmental working group,
coordinated by the Ministry of Overseas Areas, was set up to consider the
Dutch contribution to these plans. This swift reaction was part of the search for
new ways of applying the tropical expertise which The Netherlands had gained
m the Dutch East Indies. According to de Vries, chairman of the first
interdepartmental commission for development co-operation, sending out
experts and training people in The Netherlands would result in 'a higher
likelihood of orders placed with our industry than without the participation of
The Netherlands. Finally, there is also the perspective of capital investment
opportunities for The Netherlands' [de Vries, 1949].

In July 1955, Queen Juliana made an impassioned plea for the expansion
of development aid. In Parliament, the Labour representative Ruygers pressed
for more multilateral aid and demanded a report from the interdepartmental
commission for development co-operation on several occasions. In 1956 the
second report on development co-operation was published [Nota (a), 1956].
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This report stated that The Netherlands has 'always given preference to a
multilateral approach' because multilateral co-operation allows less room for
political and economic interests in the narrow sense. There was, however, a
more important reason behind the preference for a multilateral approach.

If smaller countries wish to participate in bilateral aid work, they should
restrict themselves to the support of one or two other countries and,
within those countries, to a few isolated projects. For The Netherlands,
itself, there is also the argument that it can make a contribution in
expertise that is proportionally greater than its share in development
capital. ... Our participation and influence are more secure with a
multilateral approach. Our country cannot make both a significant
contribution to multilateral co-operation and simultaneously implement
bilateral projects [Nota (a), 1956].

The Dutch government's emphasis on multilateral as opposed to bilateral
aid was the product not only of the idealism which characterised the
parliamentary debate, but more particularly of economic self-interest and
conditions of austerity. Most aid in this period went to UN organisations with
bilateral aid going only to the colonies in the West Indies and Papua New
Guinea.

In 1962, the Dutch government published a new report on development co-
operation [Nota (b), 1962]. This was prompted by the UN's declaration of the
first development decade, by the Pope's encyclical letter on world poverty and
by decisions made by the World Council of Churches. The report paid special
attention to new developments in the field, such as the coordination of aid in
consortia and the coordination of aid groups by the World Bank and the
OECD. There was no enthusiasm for the provision of bilateral financial aid
except in the form of loans under the auspices of World Bank consortia: in
general ... by means of a general programme of financing for Dutch trade and
industry' [Nota (b), 1962]. In 1963, after some opposition from the Ministries
of Finance and Economic Affairs, Diepenhorst was appointed as the first
Secretary of State for Development Aid.

THE FIRST TURNING POINT: 1960-73

In the 1960s employers' organisations applied considerable pressure for the
expansion of bilateral aid on the grounds that other countries, such as the
Federal Republic of Germany, had started doing so. In the view of employers.
The Netherlands cannot... permit itself to remain behind in view of the trade
interests that are at stake' [Verbond van Nederlandse Werkgevers et al., 1960:
3]. The government was seen to provide loans for the delivery of capital goods,
for the stimulation of joint ventures and for the insurance of exports and
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TABLE I
MINISTERS OE DEVELOPMENT CO-OPERATION. THE NETHERLANDS

1965 TO PRESENT

Minister

Th. Bot (KVP)
Th. Bot (KVP)
B.J. Udink (CHUi
C. Boertien (ARP)
J. Pronk (PvdA)
.1. de Koning (CDA/ARP)
C. van Dijk(CDA/CHU)
EM. Schoo (VVD)
P Bukman (CDA/AR)
J. Pronk (PvdA)
J. Pronk (PvdA)
E. Herfkcns (PvdA)

Cabinet

Cais
Zijistra
De Jong
Biesheuvel
Den Uyl
Van Agt I
Van Agt II
Lubbers I
Lubbers II
Lubbers III
Kokl
Kok II

Period

14.04.1965 to 22.11.
22.11.1966 to 05.04.
05.04.1967 to 06.07.
06.07.197! to 11.05.
ll.05.l97:Uo 19.12.
19.12.1977 to 11.09.
11.09.1981 to 04.11.
04.11.1982 to 14.07.
14.07.1986 to 07.11.
07.11.1989 to 19.08.
19.08.1994 to 03.08.
03.08.1998 to ?

1966
1967
1971
1973
1977
1981
198?
1986
1989
1994
1998

Note: KVP ^ Catholic People's Party; CHU - Christian Historical Union, Dutch Reformed; ARP
- Anti Revolutionary Party. Caivinist. These three parties formed the CDA (Christian
Democrat Appeal) in 1977; VVD ^ People's Party for Liberty and Detnocracy. Liberals"
PvdA - Labour Party.

private investments in the name of a well-understood self-interest. All these
activities were to be targeted towards countries which 'already have certain
economic ties with The Netherlands or could become economically important
for The Netherlands and areas which showed the beginnings of an industrial
sQdov'Ubid.: 7]. Education, training and the transfer of knowledge were also
not to be forgotten because 'the export of know-how now implies the export of
products m a later phase' [ibid: 9]. At the same time, the most prominent
exporters, such as Eokker (airplanes). Philips (electronics), NEDECO
(consultancy) and IHC (dredging vessels) had - at the initiative of VME/Stork
(textile and food industry machines) - formed an association which submitted
project proposals to the government.

From 1961 onwards, the Ministry of Economic Affairs picked up these
employer proposals and lobbied strongly for bilateral aid. Although Dutch trade
and mdustry was fully occupied at the time, employers nevertheless deemed it
advLsabie to open up new areas for export in order to avoid a backlog In the short
term the Ministry of Foreign Affairs could delay the shift to bilateral aid out of
Idealism and the Ministry of Finance out of austerity, but in the long run both
gave m. In practice, the policy reversal took place more quickly than the policy
guidelines set out in the 1962 government report on development aid would
appear to permit. The provision of bilateral aid expanded steadily. The Ministry
of Economic Aftairs already administered 20 per cent of the programme to
finance projects initiated by trade and industry (which were later reconstructed
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and expanded into so-called threshold projects). In addition, this Ministry had
funds to support the implementation of treaties in trade, shipping and air traffic.
With the bilateral financial aid programme under its wing, the influence of the
Ministry of Economic Affairs on aid expenditure expanded until 1973. At the
same time, conflicts between ministries over competence and control of the aid
budget became increasingly common.

In 1965, under the Cals Cabinet, the post of Secretary of State for Foreign
Affairs was exchanged for 'Minister without portfolio' in charge of aid to
developing countries/ This appointment not only gave new life to
interdepartmental consultation but also placed development co-operation
within Foreign Affairs. In 1966 Bot, the first Minister for Development
Cooperation, published the first extensive report on aid policy which remained
tbe backbone of policy until 1973. (See Table 1 for a list of Ministers of
Development Co-operation from 1965 to the present). In Bot's report, the long-
term profitability of development aid was questioned because of the insecurity
arising from market intrusions in the long run. The potential importance of aid
based on the promotion of trade was nevertheless recognised.

The shift to bilateral aid became very clear in the 1966 report [Nota (c),
1966]. There was no discussion of the pros and cons of bilateral aid or of
previous governments' opposition to such aid. It was simply noted that 'the
central conflict in the debates which were held previously, namely that
between bilateral and multilateral aid, is no longer controversial. The general
opinion is that a country such as The Netherlands should make use of both
channels' [ibid, 1966]. Apart from this reference to past conflict, the
advantages of a mixture of both bilateral and multilateral aid were simply
restated from the 1962 report. It is worth noting that the arguments for
multilateral aid largely related to the international situation while those for
bilateral aid largely related to the Dutch economy and Dutch exports.

In this way, the first shift in Dutch aid policy became visible. The
employers' organisations had got their way on almost all the points they had
raised. The budget for bilateral aid increased considerably (from 4.5 million
guilders in 1965 to 328 million in 1972; in 1968, moreover, the amount of
bilateral aid surpassed that of multilateral aid). At the same time, the type of
aid projects favoured by employers were also incorporated. The Ministry of
Economic Affairs, a major ally of Dutch contractors and firms, became the
prime executor of the foreign aid programme. Only in the areas of consortium
and consultative-group policy did the government still adhere to the earher
report. Even this, however, was compensated by an increase in aid to Latin
America and by the fact that trade and industry were consulted at every stage.
In 1965, for example, an agreement was reached with the Inter-American
Development Bank for the provision of loans to Latin American countries to
purchase goods in The Netherlands [Hoehink, 1983]. The idealists and
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austerity protagonists had lost almost all ground to the commercial lobby.
Bot was succeeded in the De Jong Cabinet by the CHU-member Udink,

who was previously Director of the Central Chamber of Commerce. In the
debate on government policy. Labour leader Den Uyl referred to Udink as 'an
experienced and respected defender of export interests' [Maas, 1986]. Udink
was immediately confronted with a problem which had been dragging on for
some time: the selection of aid recipients. Among the first criteria employed to
select countries were trade relations with The Netherlands and the request for
specific technical experience from The Netherlands. The final list of criteria
were (1) the existence of a consortium or group of available donors and (2) the
current level of development and economic relations with The Netherlands. In
practice, trade relations with The Netherlands played the most important role.

In addition to concentrating aid on a select group of countries, there was
also a concentration on larger companies for aid delivery. The 1970 Annual
Report from the Dutch Investment Bank for Developing Countries (NIO),
through which most financial aid was channelled, showed that three-quarters
of the aid to India and Pakistan was distributed by flve to eight companies
[ M a 1970]. Whilst a total of 150 companies was involved in delivering aid to
Tndia up until the end of 1969, most firms received only incidental orders. Five
large export companies accounted for 70 per cent of the orders and some
twenty 'large companies and companies with bases in India' received regular
orders. This conclusion is also true of aid to other countries: large companies
in the electrotechnical industry (Philips), the metal, machine and shipyard
industry (VM.F/Stork, IHC), the transport industry (Fokker, DAE), and the
chemical sector (fertiliser industry: Netherlands Nitrogen Company NSM and
United Fertilizer Factories, UKF) each accounted for an average of 20 to 25
percent of the relevant financial aid. During the 1970s, the main growth of aid
was m the chemical and service sectors. This is not particularly surprising
when we recall the words of Minister Udink: Tt is, for instance, a fact that 100
per cent of the aid which we give to Indonesia is spent in The Netherlands and
IS paid to Dutch industries and producers. 100 per cent of development aid
which we give to countries such as India, Pakistan, Kenya, Colombia Peru
Tunisia ... is spent in The Netherlands' (Accent, 4 Jan. 1969) In the same
interview, Udink stated that he saw development aid as an instrument for
employment and stimulation of the Dutch economy.

The Biesheuvel Cabinet, which took office in 1971. promoted Udink to a
heavier' ministerial post, namely that of Housing. Given that the ARP (Anti

Revolutionary Party) had obtained more than its fair share of ministerial posts
they were obliged to accept the lighter' post of Minister without portfolio
charged with Development Cooperation. Boertien. a former commercial
lawyer with Philips who had specialised in transport problems, became the
new minister. However, the Biesheuvel Cabinet was too short-lived for the
Minister for Development Cooperation to put his stamp on policy
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THE SECOND TURNING POINT: 1973-77

After a long period of Cabinet formation, the Den Uyl Cabinet assumed office
in May 1973. Jan Pronk, a pupil of Tinbergen's and representative of the New
Left in the Labour Party, became Minister for Development Cooperation and
one of the youngest ministers in Dutch history. A number of conflicts were
resolved prior to the formation ofthe cabinet. For instance, Pronk was to share
responsibility for the World Bank and the development banks with the
Ministry of Finance and responsibility for UNCTAD with the Ministry of
Economic Affairs. He alone was responsible for consortium and aid-group
policy as well as financial aid, whose budget was transferred from Economic
Affairs to Development Cooperation. On paper at least, the Ministry of
Economic Affairs no longer had much influence on aid spending [Maas, 1986;

Engels, 1987].
The new goals and framework for development co-operation became clear

in the White Paper on Bilateral Development Aid, which was an appendix to
the 1977 Budget [Nota (d), 1976]. A key concept in this report was self-
reliance, a term often used by President Nyerere of Tanzania to mean placing
trust in one's own strength. In the White Paper, the term mainly referred to the
attainment of 'economic, political and social self-reliance' at both the macro-
(nation-state) and micro-level by developing the self-expression in social,
economic and political terms ofthe poorest groups in particular. Development
aid was to act as a 'bridge' and be targeted towards the poor: small fanners,
subsistence peasants, day labourers and the urban poor. As far as the choice of
projects was concerned, these should focus on 'support for the struggle against
welfare inequalities, direct relief for the current needs of the poorest groups,
and support for projects aimed at the improvement of the economic position of
the poorest' [ibid.]. Where a country already placed a relatively high priority
on welfare. Dutch projects did not need to be so explicitly directed towards
these goals as elsewhere. The choice of a particular sector to support was less
important than the prioritising of target groups.

This policy can be regarded as the second turning point m Dutch
development co-operation because ^aid policy is finally being explicitly
formulated' and 'with quite some pretension' [Bol, 1976]. The international
donor community had already taken into account tensions arising trom
inequalities within developing countries themselves and adapted its policy
accordingly. According to the 1976 White Paper, aid policies infiuenced by
modernisation had worsened rather than improved the position of the poor.
Hence 'the need for a radical reorientation of aid policy at both the national
and the international levels' [Nota (d), 1976]. The report did not mark a radical
break with the past. Despite being subtitled 'On the Quality of Dutch Aid",
there was still too much emphasis on quantity. It also lacked an evaluation of
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previous aid provision and a "translation of broad aims into practical policy
proposals" [Bol, 1976].

Such limitations were also apparent in the concentration on a smaller
number of aid-receiving countries. The 1975 budget had set out three criteria
lor eligibility: (1) the degree of poverty in the country in question (2) the actual
need for foreign aid; and (3) 'the degree to which the country in question is
adopting policies especially beneficial to the poor (or the presence of a socio-
political structure which offers perspectives for this, although policy is
considered ultimately more important than such structure)' \Nota (d), 1976]. In
practice, there was little change in the selection of aid-receiving countries. The
third criterion was politically unfeasible as it was unthinkable that countries
such as Indonesia or Pakistan be struck off the list. Indeed, Indonesia's
inclusion as an aid-receiving country made a mockery of the selection criteria
and was opposed by the Cabinet's left wing. In turn, the inclusion of Cuba on
the list of aid-receiving countries provoked a negative reaction from the right,
the VVD and the right-wing press. Pronk appeared on the cover of the
conservative Elsevier weekly complete with Cuban cigar and Castro cap.

The policy of concentration and flexibility which had been introduced did
however accord with the desires of employer organisations. These
organisations had never been in favour of rigidly restricting aid to a limited
number of countries as they were keen to exploit export opportunities as and
when they occurred.

The rapid expansion of aid under Pronk created organisational problems
because the increased aid budget was not matched by an expansion of
personnel. While the aid budget more than quadrupled between 1970 and
1978, the number of civil servants only rose from 238 to 303 in the same
period. Dutch civil servants supervised much more aid expenditure per person
than their colleagues in other donor countries [Verloren van Themaat, 1978]
The lack of personnel was particulariy acute within the Department of
Financial Aid where 19 civil servants had responsibility for distributing and
monitoring the entire bilateral financial aid budget. This situation inevitably
led to greater pressures for expenditure, less control over spending and a
growing backlog of budgeted but unspent money. This backlog eased the
passage of large projects proposed by the Dutch business community Despite
the humanitarian outlook of Dutch aid policy at this time, commercial interest
remained quite high. The percentage of aid spent in The Netheriands decreased
from about 90 per cent at the beginning of the 1970s to about 75 per cent at the
end of the 1970s. A new industrial sector also became heavily involved in the
aid programme when a large proportion of the new balance-of-payments
support programme was given in the form of fertilizers: mainly UKF in Pernis
and NSM in Sluiskil.

A last important change of this period concerns the aid bureaucracy. Pronk
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instituted an 'Inspection Development Cooperation in the Field' (IOV), an
evaluation unit which prepared a series of confidential reports on some major
'aid catastrophes' (such as the export of Friesian heifers/livestock
development projects, building of hospitals). The scathing critique of the aid
bureaucracy contained in these reports was toned down when they were later
made public as a result of parliamentary pressure. However, an institutional
memory on aid effectiveness was created, and this had a lasting effect on the
aid programme.

CONTINUATION AND ADJUSTMENT: 1977-81

In 1977, the PvdA won the elections largely at the expense of the 'small left'
of green and communist parties. After a long and abortive attempt by Den Uyl
to form a coalition, the VVD and CDA joined forces. In the first Van Agt
Cabinet, the CDA politician De Koning, whose background was in the ARP,
was appointed Minister for Development Cooperation. This was, amongst
other reasons, because the VVD had shown no interest in this ministerial
function. A government policy statement announced that 'in the area of
development co-operation, there will be more collaboration with private
organisations and the private sector than before' [IS-Informatie, Nr. 14, 1978].

As far as policy goals were concerned. Minister De Koning was quick to
introduce change. Aid continued to focus on improving the position of target
groups but in addition it aimed to 'stimulate political and economic self-
reliance'. This two-track directive became the central guideline for policy
[Nota (e), 1979]. This widening of the policy goals could be seen as realistic
and more in line with policy on tbe ground, but it clearly represented a decline

in idealism.
The second area in which Minister De Koning introduced changes

concerned the concentration of aid on specific countries. The 1979 budget
stated that 'the current number of 17 concentration-countries is too large',
thereby cancelling out the putative advantages of concentration (knowledge-
building, more rapid decision-making, more effective provision of aid). Tbe
new selection criteria, which also became criteria^ for the receipt of aid, were
as follows: income per capita should be less than 550 dollars, the country
should be implementing a redistribution policy and human rights should be
respected [Nota (e), 1979]. Pronk's first criterion was now given a numerical
expression in the form of the average GNP per capita; Pronk's second critenon
(the need for aid) was omitted; and his notorious third criterion was toned
down slightly. Finally, a new criterion (human rights) which Pronk had seen as
part and parcel of his third criterion was added.

The implementation of this new threshold resulted in Colombia, Jamaica,
Peru and Tunisia being struck off the list of aid-receiving countries from 1
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January 1979. Owing to the presence of Cuban troops in Angola and, in
particular, the election promises of the VVD, Cuba had already been removed
from the list when De Koning assumed office. After some discussions,
Colombia was reinstated. While the first criterion appears to have been strictly
applied, the second and third criteria were not.

The Report on the Improvement of the Quality of Bilateral Aid, which was
added to the budget paper of 1979, was quite influential. A number of
organisational changes were proposed, some of which were implemented
immediately. The existing organisational structure, which consisted of a
department for technical aid and a department for financial aid, was replaced
by regional directorates with country offices and a department for sectoral
specialisations. The new country offices produced country documents, which
enhanced the quality of policy planning. Some long-standing but not very
effective projects were terminated and the entire country programme was
reviewed. The integration of the Ministry of Foreign Affairs and the Foreign
Service into one operating unit whose staff circulated across departments
prevented the establishment of effective development departments within
embassies, however, and consequently little came of the plans for better
personnel management and training."*

Minister De Koning was also unsuccessful in encouraging the private
sector to take on a more active role. After a series of positive statements about
co-operation with the private sector, De Koning intensified consultation in
order to indicate 'that development co-operation is open to constructive ideas
and plans from the Dutch private sector' [IS-Informatie, 1978]. He opened a
mixed-credit programme to give Dutch business an instrument to compete
with soft finance especially in the Asian markets.

Two years later, the Minister expressed his disappointment at the lack of
response from the private sector, stating that 'I am of the opinion that the
private sector has - at least to an extent - lost much of its right to criticise
development policy'. De Koning also found that the Dutch private sector
placed too much emphasis on Dutch aid which stimulated its exports
(including the mixed-credit programme) and paid too little attention to aid
provided by multilateral organisations. The private sector also paid scant
attention to the situation after delivery of aid and to possible joint ventures
with companies in the Third World [IS-Informatie, 1980].

The proportion of the aid budget spent in The Netherlands dropped to 56
per cent m 1983. In a review of the country programmes, some of the more
commercially-onented projects came under attack. The introduction of
programme aid and balance-of-payment support meant that more aid was
given in the form of primary products, intermediary goods and spare parts than
m the form ol final products or turn-key infrastructural works as provided
under project aid. Fertiliser, seed potatoes and drugs figured more prominently
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on the lists of goods delivered as aid than trucks and airplanes. This also meant
a certain shift away from the more economic/commercial lines of the past.

BACK TO THE 1960s: 1981-89

In the second Van Agt Cabinet, Van Dijk from the CDA (and formerly the
CHU) was appointed Minister of Development Cooperation. This was
primarily because Van Agt wanted an additional financial and economic
specialist in the Cabinet. In the short period that he was minister, Van Dijk
intensified relations with the business community. In his view, there was 'a
broad terrain in which the interests of a good development programme could
coincide with the interests of Dutch enterprises' (quoted in Maas [1986:
80-81]) and accordingly he appointed a liaison officer for Dutch enterprises in
the Ministry. The aid relation with India was extended to include a wider
network of economic and commercial relations. The Dutch Financial-
Economic Magazine had expected Minister Van Dijk to be nominated
politician of the year by Dutch business but the cabinet fell before this

occurred. . .
After new elections, the CDA and the VVD renewed their coalition and

formed a government. In their exploratory talks, cutting the Development
Cooperation budget to 1.3 per cent of national income had been considered but
rejected It was, however, decided that the estimated increase in national
income would not be reflected in the development budget. The government
declaration emphatically stated that ^Dutch development co-operation will
have to respond to the potential and capacity of Dutch economy and society'.
This implied paying more attention to the 'broadening of development
relations and the stimulation of development-related exports\ The tone of
these statements was closer to that of the VVD than in other Cabinets in which
the VVD had also been represented. The VVD neither wished to put forward
a candidate for Foreign Affairs nor had the capacity to do so and was thus
allocated Development Cooperation. It has also been suggested that Ms Schoo.
the chairperson of the Emancipation Council, was proposed in order to give the
VVD a more emancipatory profile. The first Lubbers Cabinet ot November
1982 promised to review bilateral aid policy. After several drafts and a
complete overhaul of the management of the Directorate General tor
International Co-operation, the review was finally presented one and a halt
years later at the end of April 1984 [Nota (g), 1984]. The report stated that the
goals of development policy should reflect 'a balanced synthesis of both pohcy
tracks those of poverty alleviation and the promotion of self-reliance . This
was to take the form of "structural poverty alleviation', defined as a
'permanent improvement in the living conditions of the majority of the
population in developing countries'. It remained unclear whether this meant
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that poverty would be combated directly by targeting the poor or indirectly by
relying on a 'trickle down effect'.

For the second time in the history of Dutch development co-operation, an
artificial contradiction was identified by a minister. In the 1960s this concerned
the contradiction between multilateral and bilateral aid; in the 1980s it was the
contradiction between economic self-reliance and the alleviation of poverty.
According to the White Paper, this latter contradiction was artificial because
the strengthening of an economy was a condition for improving economic and
social conditions. At the same time the report noted that in many cases 1t is
only a small elite in society who benefit from economic growth' [Nota (g),
1984]. A report by the Inspection Unit (IOV), commissioned for this White
Paper, showed the redistribution criteria to be marginal to the implementation
of the aid programme, but this point was omitted from the White Paper.

The number of 'concentration countries', henceforth known as 'programme
countries', was once again reduced and the selection criteria modified as
follows: per capita GNP had to be below $795; the prospective recipient had
to be pursuing a social and economic policy VIearly aimed towards progress';
and there had to be the possibility of maintaining or estabhshing 'sustainable
development relations" with the country in question. This last criterion clearly
took potential or actual trading links into account. Both the redistribution and
human-rights criteria were dropped. In line with these criteria, three countries
were removed from the list (Colombia, Zambia and Burkina Faso), although
they still continued to receive aid from the regional programmes. The report
identified three regions for aid: Southern Africa, the Sahel and Central
America. Later the Andean region was added. Aid was henceforth to be
restricted to the programme countries and programme regions and should take
into account the possibility of ^contributing Dutch expertise, services and
goods".

The review of bilateral policy met with a great deal of criticism, mainly
relating to the heavy emphasis on the role of the private sector and the
elimination ofthe redistribution criterion. However. Minister Schoo appears to
have simply meant trade and industry when she used the term 'private sector'.
Critics suggested that Dutch aid policy was reverting to that ofthe 1960s when
commercial interests predominated. They also assumed that the change in aid
policy would lead to an increase in the number of 'white elephants' because
export opportunities would predominate over developmental considerations

In the White Paper on Development Cooperation and Employment
published shortly afterwards, the Minister renewed efforts to meet the wishes
ot the private sector [Nota (h), 1984]. Agamst the background of an economic
crisis in The Netherlands and the 'relatively vulnerable' Dutch economy the
White Paper attempted to forge "a better connection" between aid policies'and
the capabilities and capacities of the Dutch economy and society. It was noted
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that the proportion of aid spent on goods and services from The Netherlands
had declined since the 1970s. Whilst 73 per cent of the grants and loans
administered through the NIO had been spent in The Netherlands in 1978; this
had dropped to 56 per cent by 1983. Some 70 percent of Dutch aid to
multilateral organisations continued to be spent in The Netherlands. It was
argued that the selection of activities and sectors for Dutch aid had to be better
attuned to the supply capabilities of the Dutch economy and the strength of
sectors such as irrigation and agriculture. The motto was: more contracting out
and more consultation with the private sector.

In addition to these measures, human rights considerations were demoted.
This was evident in the cases of Sri Lanka, Pakistan and most especially
Indonesia where the former governor of Djakarta strongly criticised Schoo,
calling her 'a minister in the special service of Suharto's Cabinet to ameliorate
public relations' (Elsevier, 14 June 1986). Only in the case of Surinam was the
human rights criterion strictly adhered to. Aid discussions with Surinam were
postponed after President Chin A Sen's retirement in February 1982, and aid
was suspended after the ^December killings' of the same year.

It is possible to identify this period as a third turning point in the history of
Dutch development co-operation. Dutch economic and commercial interests
were emphasised more than ever before in official documents; humanitarian
issues and motives were played down; and in visits to developing countries and
speeches to the Dutch parliament, the Minister demonstrated a marked interest
in infrastructural projects such as the Maritime Plan in Indonesia or the Ganges
Project in which Dutch enterprises were heavily involved. In a speech to Dutch
aid consultants, tbe Minister felt that she had been unfairly criticised for her
emphasis on the private sector:

The Dutch business community has played a major role in development
co-operation since its inception. The reality here is often stronger tban
the written word. The extent to which aid monies have been spent on
Dutch goods and services has changed little in the past ten years. The
traditional poverty track was also to a large extent devoted to Dutch
enterprise.

Tbe question is whether such official policy changes were reflected in the
implementation of the aid programme or not.

In July 1986, the second Lubbers Cabinet took office. There had been a
flood of publications beforehand proposing changes in tbe responsibilities of
the Minister of Development Cooperation and a reorganisation of the mmistry.
These changes were not undertaken during the process of cabinet formation
although a subcommittee was established and charged with development co-
operation The CDA was able to profit from the VVD's electoral defeat by
gaining an extra ministerial post and the CDA-chairman Bukman, who was
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from the ARP family and previously active in farmers' organisations, was
appointed Minister of Development Cooperation.

This was the blandest period in the history of Dutch development co-
operation. There was little new in the Minister's budgets, speeches and
interviews, he leaned heavily on his staff, and dullness was the order of the
day. The 1987 budget announced four areas for special attention:
overpopulation, food, the private sector in developing countries and
technological innovation. In the second year, three of these areas were
removed leaving the issue of overpopulation. One of the minister's key terms
was 'donor coordination' to improve the provision of aid, but this had little
visible effect in the international field. Support for young democracies, such as
the Christian Democratic governments in Central America and the Philippines,
was also considered important. The Minister's stance on this issue provoked a
good deai of discussion, and he was accused of taking a different position on
Guatemala and El Salvador than on Nicaragua. The Minister's response to the
debate on the quality of aid, which erupted in 1988, was once again languid
and a report published in 1989 failed to address the issues raised [Hoebink
1989].

Looking back at the 1980s, one can conclude that as in the i970s, the
rhetoric played a more important role in development co-operation than the
policy itself. Whilst in the 1970s the humanitarian motive appeared to take
precedence, in practice commercial and economic interests continued to play
the major role in development co-operation. In the 1980s, commercial interests
were emphasised in official documents while in practice their role in the
implementation of the foreign-aid programme had actually diminished. The
growing importance of financing local costs given the economic recession in
developing countries meant that a smaller amount of money was available for
purchasing Dutch goods and services. This, together with the 'normal'
weaknesses of Dutch business in relation to exports to developing countries,
made the efforts of De Koning, Van Dijk, Schoo and Bukman to increase the
involvement of Dutch industry in the foreign-aid programme virtually
impossible from the start.

PRONK\S SECOND TIME ROUND: 1989-98

In November 1989, the third Lubbers Cabinet, a coalition of the CDA and the
PvdA, assumed office and Jan Pronk became the Minister of Development
Cooperation for the second time. Four events contributed to a new and
dynamic period in Dutch development co-operation: the publication of the
White Paper, 'A Worid of Difference', continued attempts to cut the budget for
Development Cooperation, the cancellation of Dutch aid to Indonesia and the
foreign policy review of the so-called 'purple cabinet' of Labour Party leader
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Wim Kok (1994-98). One can speak of a fourth turning point in the history of
Dutch aid.

Under Pronk's leadership, a team of civil servants spent eight or nine
months preparing a 385-page report. A Worid of Difference; which was
published in September 1990 [Nota (i), 1990]. This new report, which was
sub-titled, 'New Contours for Development Cooperation in the 1990s',
analysed the place of development co-operation in a decade marked by the end
of the cold war. Three developments are highlighted as distinguishing
development co-operation from the cold war era. First, the 'fading of
boundaries' through the disappearance of military-political blocs had changed
the face of the political worid order and placed the issue of human rights higher
on the agenda of western development-aid policy. Second, population
explosion, exhaustion of natural resources and the heavy demands placed on
the environment were seen as increasing risks. Third, the smaller room for
manoeuvre of national economic policy, certainly in developing countries, was
seen as making such policy more susceptible to the world market.

With these shifts in mind, the report argued that sustainable poverty
alleviation should be the central goal of Dutch development policy. Three
issues were seen as centrally important in shaping a policy of poverty
alleviation: (1) investment in people and their productive potential; (2)
provision of basic needs and (3) extending poor people's participation in
political decision-making. With regard to sustainable development, the
emphasis was on growth of production, equitable distribution and the
maintenance of the 'environmental utilisation space' (cco-scope). These policy
issues and goals were then translated in the report into regional analyses and
in the two concluding chapters concrete policy proposals were set out.

Inevitably, there was a good deal of criticism of the report, ranging from the
simplest attack that the report was too long to one environmental group which
criticised the minister for not pressing for a complete transformation of the
worid economy. For the first time in the history of Dutch development co-
operation, however, an attempt was made to integrate new analyses and
developments into a general perspective on development-co-operation policy.
The report was still strongly influenced by modernisation theory and did not
incorporate the critiques of this theory made in the 1970s. The final two
chapters where proposals are translated into action arc perhaps the weakest
part of this White Paper. Here the Minister was hindered by a lack of
information assessing several aid instruments, a lack of integration between
the available donor evaluations, and his own naivety about the actual workings
of aid. However, these shortcomings do not detract from the fact that, for the
first time in years, a White Paper of sufficiently high quality had been
produced to provoke serious discussion of development co-operation policy.

The existence of this 1990 report did not mean that Pronk could implement
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his policy proposals. Responsibility for the recruitment of new personnel lay
with the political department of the Ministry of Foreign Affairs, and this
traditionally recruited law and history graduates from Leiden and Utrecht
universities. Over the past ten years, less than ten per cent of Ministry of
Foreign Affairs personnel had a developmental background although more
than 60 per cent of the personnel is involved in development co-operation
tasks. The Minister of Development Cooperation's ability to recruit staff is
limited to sector specialists for the Ministry and the embassies.

The Minister also faced continual attacks on his budget despite the fact that
the government declaration had explicitly ruled out further 'contamination' of
the budget for Development Cooperation. This meant that the Minister should
not have to pay for the budget difficulties of other ministries. However,
following a suggestion made in September 1989 by the Minister of Foreign
Affairs, Van den Broek, the CDA constantly pressed for an increase in aid to
Eastern Europe at the expense of developing countries. Together with the
Professor of Peace Studies, Hylke Tromp. the CDA parliamentarian Kok made
a plea for discontinuing aid to Asia and Latin America and redirecting it to
Eastern Europe. The CDA's foreign affairs commission and the party
chairman. Brinkman, backed these demands despite opposition from the CDA
youth organisation and church circles. Pronk succeeded in resisting this attack
to the extent that the extra aid given to Eastern Europe in Spring 1992 did not
come from his budget. He did. however, have to start paying the salaries of
teachers giving Dutch language classes to immigrants and for the Dutch
military contingent in Cambodia. The latter involved a sum of several hundred
million guilders. In the previous year, the budget had already been reduced to
1.4 per cent of net National Income with the cancellation of loans to
developing countries."

In a strongly worded letter dated 25 March 1992, the Indonesian
government announced that it no longer wished to receive development aid
from The Netherlands, that ongoing projects would have to be transferred
within slightly more than a month, and that Dutch experts and volunteers
would have to leave within a few months. Indonesian students in The
Netherlands would either be recalled or henceforth receive finance from the
Indonesian government. Aid from The Netherlands to private organisations in
Indonesia would also be discontinued. The aid group for Indonesia (IGGI),
chaired by Tbe Netherlands, would be dissolved and replaced by a consultative
group under the leadership of the World Bank.

The context for this Indonesian stance was as follows. ]n November 1991,
the Indonesian army had opened fire on demonstrators in Dili, the capital of
East Timor, a territory occupied by Indonesia. According to the Indonesian
authonties, 50 people had been killed but local church groups put the figure at
over 120 deaths. Canada. The Netherlands and Denmark had responded by
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provisionally cancelling all new aid activities. When the Indonesian authorities
published the results of an investigation into the events and announced their
intention in January 1992 of punishing the officers involved, Denmark and The
Netherlands revoked these measures.

Although President Suharto had made his disapproval of linking aid to
human rights known, the Indonesian action came as a complete surprise and
shock to Dutch diplomatic circles, which had already suffered a number of
setbacks. The policy on human rights had been heavily criticised by the private
sector and by several professors in Wageningen University whose projects had
been discontinued. Together with India, Indonesia had been singled out for the
experimental broadening of the aid relation to fit existing trade relations. The
irony, moreover, is that the country which The Netherlands treated most
leniently with regard to human rights abuses, proved to be the most sensitive
to such criticism.

In the 1994 parliamentary elections, the Christian democrats and the
socialists suffered a heavy defeat. After a lengthy period of negotiation, the
first cabinet this century without Christian democrat participation was formed
out of a coalition of conservative (VVD), progressive (D66) liberals and the
Labour Party {PvdA), the so-called 'purple coalition'. Pronk retained his post
as Minister for Development Cooperation. As the ruling parties had not been
able to reach agreement on defence and development co-operation policy, a
review of foreign policy was announced.

The resulting White Paper produced in September 1995 [Nota (k), 1995]
aimed to reflect the political and economic changes which had taken place since
the fall of the Berlin Wall and tbe increased globalisation of the world economy.
In fact the new government could not reach agreement on foreign, defence and
development co-operation. Tbe outcome of discussions in the so-called 'purple'
cabinet was that the 'national interest' should play a larger role in Dutch foreign
and development policies but the national interest remained largely undefined.
The total budget for foreign affairs was set at 1.1 per cent of GNP; 0.8 per cent
of which was destined for development co-operation. Although the foreign aid
budget was protected, this meant in reality a cut of 20 per cent.

Pronk presented his review of development policy in the 1996 Budget
Paper. Focusing on aid-effectiveness, the review concluded that participation,
ownership and a process approach should be the key-words in implementing
Dutch aid-policy. Furthermore a major reorganisation of the budget and aid
bureaucracy took place. From 1997 the budget was organised by issue-areas
(rural development and agriculture, environment, education, research etc.)
instead of by country programmes. The country desks of foreign affairs and
development co-operation were integrated and disempowered. Probably the
most important shift was the decentralisation of aid to the Dutch Embassy in
recipient countries; these now have a greater say on the allocation of aid, on
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the day-to-day running of the aid programme and are staffed with more
personnel.

In his report, A World in Dispute [Nota (j), 1993], Pronk emphasised
conflict settlement and emergency aid. A World in Dispute was in fact a rather
gloomy report compared to the optimistic A World of Difference, presented
three years earlier. It reflected the backlash of Somalia, Liberia and Sierra
Leone and concluded that the end of the cold war meant a revival of conflicts
in developing countries which had previously been kept in check by a possible
East-West confrontation. By giving aid, Pronk hoped to earn himself a place
at the conference table and thus Dutch aid was extended to countries such as
Ruanda, Liberia and Bosnia which had not been covered before. Furthermore,
the Minister tried to play an active role in Sudan as well as in Ruanda.

Labour and the VVD, a conservative liberal party, were the main winners
of the 1998 elections, when a second 'purple cabinet' was formed. The new
Labour Minister of Development Cooperation, Eveline Herfkens, a former
World Bank director, has made aid effectiveness and efficiency the key note of
her policy and kept her distance from her predecessor. She announced a
reduction both in the number of programme countries and of issue areas.

CONCLUSIONS

Suharto's ban on Dutch aid appears to mark the end of the decolonisation of
Dutch foreign aid. In some ways, it also marks the victory of the missionaries
and clergy over the merchants and the bankers. As mentioned above, it was not
until the 1960s that a proper developmental policy was formulated. This
coincided with the first turning point in Dutch policy in which the views of
Dutch trade and industry were increasingly considered, in which bilateral aid
played a prominent role and in which the Ministry of Economic Affairs was
the key player. From then onwards, the interests of the Dutch private sector
have constituted an integral part of aid policy although the exact representation
of these interests has been a source of conflict.

In 1965 the missionaries, clergy and other social agents supporting a
humanitarian motive were clearly defeated. However, this same year marked
the beginning of their gradual reconquest of the aid programme. This second
shift in Dutch policy was evident in the development of new policy goals and
in attempts to incorporate the interests of developing countries into policy
implementation. The tying of aid,'- and bureaucratic loopholes (arising from
staffing problems and spending pressures which resulted in a preference for
large and speedily disbursed projects) nevertheless meant that Dutch business
interests continued to benefit in the 1970s. The reconquest by the
'humanitarians' was so gradual, however, as to question whether the period
under Pronk can be seen as a turning point.
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It is also possible to question the third shift in aid policy introduced in the
1980s under De Koning, and continued by Van Dijk and Schoo in particular.
The economic crisis of the time made the implementation of new projects in
developing countries which were attractive to Dutch trade and industry
problematic. The Ministry had also learnt from past mistakes. Considered
together, changes took place mainly at the level of official rhetoric rather than
policy implementation (for example, the broadening or integration of trade and
investment relations with Indonesia and India; the delivery of fertiliser). Such
policy shifts were not reflected in an increase in the amount of aid spent in The
Netherlands, however. In 1992, only 39 per cent of financial aid was spent in
Tbe Netherlands. The returns from multilateral aid also fell over time, from 90
per cent at the end of the 1960s, to 75 per cent at the end of the 1970s, to under
60 per cent in 1980, and to around 40 to 45 per cent at the end of the 1980s.
As the proportion of aid spent in the donor country is the main indicator of the
economic/commercial motive, the role of these interests has cleariy decreased
over the years.''

In a very complex process, the Dutch foreign aid programme has been
gradually de-commercialised and such interests have been pushed to the
margins of the programme. The turning points observed in the 1970s and
1980s are shifts in discourse rather than actual changes in policy. The de-
commercialisation of aid is seen in the diminishing proportion of aid spent in
The Netherlands. The main agents and events behind this process have been
(1) the pressures from private aid organisations, university and private
researchers, research groups and Third World solidarity groups; (2) the policy
changes introduced by Minister Pronk in 1973; (3) the criticisms of aid
delivered under commercial pressure which were picked up by aid officials
campaigning for change; (4) the decreased authority of the Ministry of
Economic Affairs over the aid programme and (5) changes in the bureaucratic
structure of the Directorate General for International Co-operation.

The changes in the aid programme can also be attributed to a complex
interaction between the structure of the Dutch economy, changes in the world
economy and changes in the economies of aid-receiving countries. The Dutch
economy is heavily focused on Europe, with the developing countries playing
a very minor role in Dutch export and investment markets. The concentration
of Dutch exports on agriculture, transport and services also makes them not
very competitive in the markets of developing countries and difficult to fit into
a commercialised aid programme. The composition of Dutch exports is most
attractive to middle-income or newly-industrialised countries rather than the
least developed countries which constitute the focus of the Dutch aid
programme. Lastly, the world economic recession of the 1980s simply made it
impossible for most aid-receiving countries to implement new projects.
Programme aid became an important instrument, and a large part of the goods
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provided by such aid were bought in the developing countries themselves: 35
per cent of Dutch financial aid was spent in the developing countries in 1992.
Adjustment programmes also made it necessary to spend more aid on
financing local costs, which reached 18 percent of all financial aid in 1992.

As can be seen, a complex overlap of socio-political, bureaucratic and
economic factors is responsible for the observed changes in the Dutch foreign
aid programme. This programme was initially shaped by powerful commercial
interests, and it was only in the 1990s that The Netherlands developed into the
humanitarian donor which it has long had the reputation of being.

APPENDIX
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1986 1987 1988 1989 1990 1991 1992
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1. Sector Programme &

Emergency Relief
2. Country and Regional
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3. International Organisations
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Programmes
5. Dutch Antilles
6. Other

i.528,1 1.380,0 1,372,9 1,245.3 1.325.8 1.186.6 1,067.6

1.259.9 1,328.0 1.371.2 1,468.1 1.474,3 1,650,9 1.5.36.0
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380.5
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Other Non-ODA
Total
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N'>!c: '^'- Official Development Assi,stance
Source: Development Co-operation Budgets,
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Emergency Relief
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Programmes
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Total
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1.213.0

1.169,2

1.370,4
576,1
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1.329.0

1.571,9
604,4

211,6
498,5

1,351,5

1,371,5

1,611.2
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227,1
532,2

1.778.5
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2.162,4

1,220.0

1,448.7
798,0

226,0
610,9

6,565,4 6.424.1

Soiirrt'-. Development Co-operation Budgets,

1.385,0 1.367,4 1,349.9 1,345,8 449.6 430.7
6,683,2 7,108.9 6,412,6 6,869.7
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NOTES

L The emphasis given by Voorhoeve {t979] and Bertholet \I984] to the humanitarian aspects of
Dutch foreign aid may be explained by their reliance on official documents. Eor instance, the
internal files of the Ministry of Foreign Affairs, on which this article draws, were not consulted
by them [Hoebink, 1988].

2. Throughout the history of foreign aid, authors have aimed to identify underlying motives.
American scholars tend to stress political/strategic motives while European writers emphasise a
mixture of motives. Eor many authors the humanitarian/ethical motive is assumed to play a role
in the eyes of the general public but to have little influence on actual policy. See Chenery [1964].
Little and Clifford [1965], Griffin and Enos [1970], Frank and Baird [1975]. Blake and Walters
[79761, Riddell [1987] to name but a few.

3. Marijke Breuning [1994] thinks I am over-simplifying by categorising motives into political.
economic and humanitarian. For the benefit of discourse. I have differentiated motives without
denying their possible overlap or the complexity of their representation, relations to political-
economic structures, and the role of various agents. Breuning classifies motivations for foreign aid
into four roles ('good' neighbour, activist, merchant, and power broker). If you combine her first
two categories, then the result is similar to my system, Breuning sees these categories as role-
conception profiles. In my opinion, this gives the state too much of an activist and individualist role
and ignores the part played by structures. By concentrating on parliamentary debates on foreign
aid, moreover, her research is primarily focused on political agents and their discourse.

4. Several authors have assessed the influence of political/strategic motives by examining the
voting patterns of developing countries \frey, 1984: Mosley. J987\. These authors forget that it
is not the general voting pattern which counts but the specific vote on a specific event (that is.
the election for an international body) by a specific group of aid-receiving countries. In an
attempt to elect Ruding as Director of the IME in 1986. the Netherlands extended aid to members
of its voting group in the World Bank and later in 1993 in the IMF. The Scandinavian countries
are also known to collect votes for UN elections.

5. Since hack-flow percentages do not appear in the statistics of the Development Assistance
Committee of the OECD, it is difficult to assess the weight of this motive. The analysis of a
country programme is time-consuming and requires access to internal files, [t is too simplistic
to 'read" the weight of this motive from country choice or from official ties on the status of aid,
as Halloran Lumsdaine [1993] does.

6. The prominent place assumed by Haiti in the American programme in recent years is a sign of
the growing importance of this motive.

7. This idea goes back to the discussion on the state in the 1970s and to the work of Gramsci,
8. 'Without portfolio' means that the minister has neither a department nor a budget of his own.

With respect to organisation and budget, the Minister for Development Cooperation falls under
the Ministry of Foreign Affairs and he is therefore Minister 'for' Development Cooperation. He
heads the Directorate General for International Co-operation (DGIS) which is one of the three
Directorates within the Ministry of Foreign Affairs and is responsible for the design and
implementation of development co-operation policies.

9. Up to this point, these criteria had only heen used to select those developing countries which
would receive Dutch foreign aid. From 1979 onwards they were also used as threshold-criteria,
meaning that countries which did not meet the criteria, for example whose GNP per capita
exceeded $550. would no longer receive Dutch aid,

10. Not until the end of the 1980s were several new training courses introduced (for example, on
gender and development, culture and development, mid-career training),

1 L Up to this point, part of the budget for development co-operation had been financed by loans on
the capital market which were loaned out again to developing countries with a subsidy for the
interest. This subsidy was a growing non-ODA (Official Development Assistance) item on the
budget. , , . ^,

12. As is the case for most donors, Dutch aid is tied to the procurement ot goods and services in the
Netherlands, Since the mid-1970s, however, a major part of aid has heen partially untied. This
means that goods can also be procured in developing countries or in the so-called Eligible
Source Countries,
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13. Figures from Nota (h) \1984] and the DAC-Memorandum on Dutch aid [1993]. A recent
overview of back flow percentages for different budget categories is presented by Jepma [1997].
although some questions have been raised about his methodology.
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