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Foreword

Thisisapaper of the ILO's Migration Programme, | ocated within the Conditions of Work Branch.
The objectives of the Programme are to contribute to (i) the formulation, application and
evaluation of international migration policies suited to the economic and social aims of
governments, employers and workers' organizations, (ii) the increase of equality of opportunity
and trestment of migrants and the protection of their rights and dignity. Its means of action are
research, technical advisory services and co-operation, meetings and work concerned with
international labour standards. Under the Programme the ILO aso collects, analyses and
disseminates relevant information and acts as the information sourcefor its constituents, ILO units
and other interested parties.

The ILO has a constitutional obligation to protect the 'interests of workers when employed in
countries other than their own'. This has traditionally been effected through the elaboration,
adoption and supervision of international labour standards, in particular the Migration for
Employment Convention (Revised), 1949 (No. 97); the Discrimination (Employment and
Occupation) Convention, 1958 (No. 111); the Migrant Workers (Supplementary Provisions)
Convention, 1975 (No. 143); and the non-binding Recommendations supplementing them.
International legal instruments of this kind are designed to influence national legislation and
regulations in each country which has ratified these Conventions; and in this way they aim at
changing not only legidation but the actual practices aswell.

Within the framework of its activities amed at assisting Member States in the design and
implementation of policiesand measuresthat provide effective protection to migrant workers and
improve the management of migration flows, particularly in terms of reducing irregularities and
integrating established migrantsinto host soci eties, the Migration Programmelaunched, intheearly
1990's, a project to anayse the extent of labour market discrimination against migrant workers,
and the efficacy of anti-discrimination policies to combat such discrimination. As this project
drew to a close, the natural follow-up appeared to be to assess the efficacy of measures to
encourage not only labour market, but also, in broader terms, social integration. The Migration
Programme thus asked Dr. Jeroen Doomernik to undertake a study of policies aimed atintegrating
migrant workers and their descendants as el aborated inthreewestern European countries, namely
France, Germany and the Netherlands. Thisreport constitutesthe first step towards elaborating a
wider assessment of integration policies in other migrant-receiving states.

This study breaks new ground in that it devel ops a comprehensive and comparative methodol ogy
to assess the integration of migrants and their descendants, not only in the labour market but also
in society at large. In applying this methodology, the author found convincing and extremely
worrying evidence for the actual labour market disintegration of Turkish migrantsin all three
countries. Although the prospects for their descendants seemto be better, they do not reachlevels
of comparable categories of nationals. Where integration efforts aimed at the |abour market have
met with little success, the record of broader policies to promote the integration of migrants and
their descendants into society was found to be more promising, notably in the Netherlands. Dr.
Doomernik argues that this can only be explained by this country’s sustained efforts at legally
integrating foreigners. In other words, immigration policies as such appear to have a number of
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consequences for the potential of integrating migrant workers and the members of their families.

In his conclusion, the author draws up a number of policy proposals for governments concerned
with integrating their migrant populations and improving social cohesion among their entire
resident population. These proposals cover not only targeted labour market policies and easily
accessible redress mechanisms to counter discrimination, but also policiesaimed at granting all
long-term residents social, political and legal rights.

It is hoped that the insights provided in this paper will contribute to the on-going discussion on
how the improve the efficacy of integration policies.

November 1998 F.J. Dy-Hammar
Chief
Conditions of Work Branch



Executive Summary

Betweenthe late 1950s and mid-1970s most West European States saw the immigration of * guest
workers’ who came to fill vacancies at the bottom-end of the labour market. During that time, the
integration of these labour immigrants was of little concern to the governments of receiving
countries because @) their stay was not perceived as being permanent, and b) the position of these
immigrants was notin any way seen as problematic aslong as their presence on the labour market
was needed. This changed after the economic recession of the mid-1970s when many of these
‘guest workers' became unemployed and, againstthe original expectations of both immigrants and
governments, many did not return home and instead gradually started to bring over their
dependants. Sincethenimmigrant populations of considerabl e size have become anormal feature
of most West European States, anong which France, Germany and The Netherlands, the countries
to which we devote this study.

Once the presence of these former ‘guest workers', their spouses and descendants had become
permanent, it al so became clear that, atleast for thetime being, labour market needsfor their skills
would sooner decrease than increase. |n economic terms this caused atrend of disintegration of
theseimmigrants: i.e. their labour market positionincreasingly became precarious. Furthermore,
integration into other segments of society lagged behind in many instances.

In most countries of settlement governments have sooner or later developed policies by which
labour market disintegration trends should be halted or reversed and integrationin general terms
should be promoted. In this study we havelooked insome detail at the types of policies devised
by French, Germanand Dutchgovernments. Insome instancesthesepoliciesare explicitly targeted
at immigrants and their descendants. In other instances policies are of ageneral nature and aimed
at all (potentially) disadvantaged members of the country’s population. Whether governments
choose to develop general or group-specific policies is to a considerable extent determined by
how States perceivethemselves. e.g. asculturally homogeneous or heterogeneous, as countries of
immigration or not. The three States under consideration show considerable differences among
them in this respect.

In seeking to establish how effective several types of integration policies are, we found that the
data on which such an analysis should be based confront us with a number of methodological
problems. These are outlined in chapter 2.

Inchapters 3 to 5 the position of immigrants (focusing on Turksinparticular) inthelabour market,
in the educational systemand insociety at large in France, Germany and The Netherlands on the
one hand, and integration and immigration policies towardsthemonthe other, isandysed. In the
final chapter we haveto conclude that disintegrationis afeature commonto all three States, albeit
to varying extents and in varying aspects. We argue that thisvariationis not only explained out of
differencesinintegration policies and |abour market demand but al so to a considerable extent out
of differences in immigration policies between States. In conclusion we draw up a number of
policy proposals for governments concerned with integrating their immigrant populations and
improving socia cohesion among their entire resident population.



1. Introductiont

Most West European States have during the past decades experienced relatively large-scale
immigration of foreign nationals. In a number of instances such immigration passes almost
unnoticed and is no way perceived to be problematic to the immigrants concerned or the State in
which they temporarily or permanently settle. By and large these immigrants stem from
industrialised nations like other EU-members, Northern America or Japan, arewell skilled, and
their arrival fits with the recelving State's economic needs in general and those of the labour
marketin particular. Evenif thoseimmigrants bring along cultural traits that are not indigenousin
their new surroundings, they are generally considered to be well integrated, if only becausefor all
intents and purposes they are self-reliant. Thiskind of migration can be considered, for al those
involved, to be a direct and, beneficial consequence of an increasingly globalized economy
(Doomernik et a. 1997, Doomernik and Penninx 1997).

Globalizational so hasindirect and unsolicited consequences. Many more peoplethen ever before,
and inregions previously untouched by it, are now tied into the world economy. Onthe one hand
this may mean a growing prosperity for smaller or larger numbers of people but it also leaves
considerable numbers of people uprooted fromtheir lands and with little economic perspective.
Producing for the world market makes workers vulnerable to shiftsin demand and prices, and if
they produce cash crops these are likely to have replaced traditional peasant-like modes of
production. In additionto civil wars and ethnic strife, this process produces growing numbers of
migrants. They move to the ever-expanding metropolises of the third world, together competing
for scarce employment and housing. Under such conditions it demandslittle of the imaginationto
understand that many regions of today's world witness an increasing emigration pressure.

Emigration pressure as such does not meanthat peoplewill actually move. For thisto happenlinks
have to exist between countries or regions of originand those of resettlement. This explains why
migratory patterns are seldom random. Links, or intermediary structures as they are frequently
called, can be diverse in nature (see e.g. Sassen 1996). They canbe colonial or post-colonia in
character; based on economic relationships due, for example, to the off-shoring of production;
consist of ethnic relationships, kinship and family networks. The presence of immigrant
communitiesinreceiving countriesisthe clearest suchlink. Inaddition, there need to be the links
that actually make movement possible: airline connections, shipping and the like (for a full
discussion see Van Amersfoort 1996, Van Amersfoort and Doomernik 1998).

West European countries show themselves to be reluctant hosts to those immigrants who arrive
uninvited. At least in part due to international obligations? they neverthel ess have to accept the
settlement of large numbers of them and will have to do so in the foreseeable future. Their
reluctance is to a considerable extent to be explained by the fact that these newcomers join
relatively large numbersof immigrants (and their descendants) fromearlier decades whose social
and economic positionis at best ambivaent. In spite of governments' concerns, research findings

! Thanks are due to Manolo Abella, Hans Mahning and Roger Zegers de Beijl for their valuable
comments on earlier versions of this report.

2 E.g. the Convention relating to the Status of Refugees of 28 July 1951, the Protocol relating to the Status
of Refugees of 31 January 1967, and the European Convention on Human Rights and Fundamental
Freedoms.
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generally show that the macro economic effects of immigration from the developing world are
positive, eveninthosecountriesthat do not belong to the traditional immigration nations (Coussey
1997). Furthermore, demographic trends suggest that the need for immigration in the coming
decades will rise rather than decline (Doomernik et a. 1997).

Whenthose earlier immigrants arrived as 'guest workers' betweenthe 1950sand early 1970stheir
integration, asfar asthe labour market was concerned, posed no problem. After all, their arriva
was induced precisely because there was a great need for their labour. Moreover, by both
immigrants and receiving States their presence was perceived to be of a temporary nature and
guestions as to any other formof integration outside the labour market simply did not arise to any
major extent. After the 'oil crises' of the mid 1970s this gradually changed. The need for 'guest
workers drastically declined and many already present were made redundant. However, these
migrantsdid notreturnhome, or at any rate not i n the expected numbers, aseconomic opportunities
at home were evenworse. Instead many brought over their family memberstojointhem. Although
not all countries of settlement immediately acknowledged that this processimplied that they had
become, if only for the time being, countries of immigration, most of them today have devel oped
policies that aim at promoting the integration of these labour migrants, their spouses, and their
children.

Due to economic restructuring, going hand in hand with aglobalizing economy, at present thereis
little demand in Western Europe for the skills these 'guest workers were originally recruited for.
Andinspite of the policiesmentioned, until now attempts to integrate theminother sectorsof what
is more and more becoming a post-industrial economy have been only partly successful. Indeed,
as Bohning (1995) points out for the German labour market, the present situation is aptly defined
asdisintegration. Thisinitself may come as no great surprise as these previous 'guest workers by
and large are notyoung and flexible any longer. The fact, however, that their children, constituting
the second generation, also are faced with serious problems, primarily on the labour market but
in other spheres too, ismuchless obvious. Born and bred in their parents’ country of settlement,
their starting position should not be too different from that of native children.

The above servesasagenera introduction, depicting processestaking placeinall West European
societies, albeit to varying extents. And inmostif not all of those societies these processes cause
concern among policy makers, politicians and the general public alike. It is considered to be
undesirable when particular segments of society are threatened to become more or less
permanently marginalised, especially when these segmentations closely follow ethnic lines. Not
justout of theobligationsaliberal democracy must feel towardsall itscitizensand legal residents,
but al so becauseitimpliesagross loss of potentia contributions to society and its economy and
because of the considerable risk for society's fabric.

In this study we will investigate how different West European States try to come to grips with
these processes, and especially what types of policy instruments they employ to counter their
effects. Especially relevant will be the question whether it is possible to identify policies that
show themselves to be particularly effective (or not) and whether we can use their example in
order to suggest modificationsincurrent practices. To this end, three States have been selected:
France, Germany and The Netherlands. Each of these has a different conceptionof its ownsoci ety
and how it perceives immigration and the presence of non-native populations. At least partly as
aresult of these differences, they have different policy concepts when it comes to integrating
foreigners, or trying to stem potential or actual disintegration tendencies. Lastly, they arealsoin
different stages of economic restructuring, making the effects of those processesmoreor lessacute.
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To makeacomparison as equally based as possible, we will focus our attention (without keeping
other categories completely out of view) on Turkish immigrants and their descendants when
looking at policies and their effects on former 'guest worker' populations. This choiceis mainly
inspired by thefact that Turkish'guestworkers' movedto all three Statesin varying yet substantial
numbers, for the same reasons and broadly at the same time. In addition, we will aso look at
policies amed at the integration of the relative newcomers who still consist primarily of first
generation immigrants, frequently from regions much further afield.

Before we can move to a discussion of the current position of immigrants and their descendants
in the three selected countries, and of their integration policies, we first need to go into some
methodological considerations. We need to establish what types of policies actualy constitute
integration policies, how they relate to other policies and general policy objectives, what could
be agood way to operationalize the readily used but often ill defined term "integration” and what
could beitsindicators, and how policies and their outcomes can be compared between Statesthat
in many relevant aspects differ from each other.

After the chapter on methodology, three chapters of country studies are presented. In the final
chapter (chapter 6) a comparative analysis is presented. The chapter is concluded with an
overview of arange of options, in terms of policy and data collection, for the three countriesin
particular and for post-industrial immigration countriesin general.

2. Methodological considerations

In this chapter we need to investigate in some detail how best to operationalize the concepts
underlying 'integration’ and 'integration policies. Subsequently we will address the types of data
and their (potential) sources that are the most suitable indicators if we want to establish in how
far integration in acertainfield has taken place. Finally we discuss the intricacies of comparing
the integration of immigrants and their descendantsincountriesthatinmany relevant aspects differ
from each other.

2.1. Integration

As Bohning (1995) correctly noted, integration should be seen both as a process and also as the
state lying at its end; or put differently ‘integration’ as leading to 'being integrated'.

The integration of newcomers as a process involves two sides: the individuals and their
communities who set out to find a satisfactory position in society on the one hand, and the
receiving society and theindividual s congtituting it on the other hand. Thistwo-sided process can
only take place when society recognises the fact that its own interests are served by integrating
newcomers. Thisis not by necessity the case asimmigrant policies in such diverse countries as
Japan, Saudi Arabia, Gabon, South Korea or Malaysia show (cf. Doomernik 1998). Non-
integration, be it onthe housng market and taking the formof segregation, or onthe labour market
taking the form of under- or unemployment, or disintegration of people who are there to stay,
inevitably leads to high economic and social costs, and is bound to point out the difference
between people instead of stressing what they have in common. Muchlikeinchemistry, processes
by which several dements are joined together into a new product can also be reversed, again
freeing theindividual e ements. The same holdstrue for the integration process, the reversebeing



disintegration.

Integration as state of being can be defined as a situation in which immigrants hold a position
which is similar to natives with comparable and relevant characteristics; notably interms of age,
education, and gender. However, it should be pointed out that one cannot be too rigid in this
definition’s application. The percentage of immigrants among fishermen in Bretagne, among
shepherds in the Highlands of Scotland, or among farmersinthe German Sauerland, are destined
to remain low relative to their numbersin society at large. Rather one should judge the position
of immigrantsin broader terms and look at the level of integration in certain societal spheresin
genera: the housing and labour markets, and the legal and educational systems. In addition one
could also look at the level at which immigrants have adopted the cultural traits of their host
societies. Especially the extent to which this latter aspect could concern policy makers strongly
depends on a State's sel f-perception. Integrationasastate may imply that theimmigrant® (and more
commonly his descendants) has completely assimilated into society and, with the possible
exception of his surname, isno longer 'different’. This then could be labelled as assimilation. In
contrastintegrationcould al so be seento have been achieved whenimmigrants retain muchof their
own culture but are equal to nativesin their access to a society's resources and institutions.

Following the example of Castles and Miller (1993:39) we can distinguish four ideal types of
nationhood - a concept closely related to a State's self-perception - and thus with direct
consequences for the notion of who belongs to the nation and under what conditions newcomers
can become full members.

The imperial model views belonging to anation "in terms of being a subject of the same power
or ruler" (1bid.). No modernliberal State fits thismodel but the European past has seenvery clear
examplesinthe Austro-Hungarian, Russian and Ottoman empires. Until theNationality Act of 1981
also in Britain this type remained formally in operation (l1bid.).

The ethnic model, which definesmembership of a nation as based upon commonroots and destiny,
reflected in speaking the same language, having the same culture and hence belong to the same
ethnic community. Thisthenal most by definitionexcludesnewcomerswith other cultural traits and
different roots from becoming full members. Among the main immigration countries, Germany
comes closest to this type. Well-known illustrations of this are the often voiced phrase
Deutschland ist kein Einwanderungsland (Germany is not an immigration country) and its
reluctanceto grand citizenship to all those who are not born out of at |east one German parent (the
prevalence of the so called jus sanguinis, literally 'law of the blood' but perhaps better trand ated
as'law of descent’). If citizenship isgranted through naturalisationthisis preferred to be seen as
the crown upon a process of (near) assimilation. At the same time, however, large numbers of
immigrants arrive who are granted German citizenship the moment they cross the German border.
These are the so-called Aussiedler, descendants of German colonists who moved to settle in the
Eastern parts of Europeinearlier centuries. Thisunderlinestheimportance of the country’s‘law
of descent’.

Inthe Republicanmodel belonging to society is predominantly defined as belonging to apolitical

3 In this paper worker and immigrant are treated as masculine nouns, and the corresponding personal
pronouns and possessive pronoun used are therefore he, him and his. Obviously, this bears no relation to
the potentia or actua share of females in any migrant population or among its descendants.
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community. Newcomers may then become full members provided they adopt the receiving State's
cultureand accepttoliveaccordingtoits political rules. Citizenshipthenisaprerequisite towards
integration rather than, asisthe case in the ethnic model, the final result of that process. In spite
of some fluctuations in its policies, France can considered to be a good example of a State
functioning according to this model. This is reflected inits jus soli, the 'law of the soil* which
grantscitizenship notonly to childrenof Frenchdescent but al so to anyone born on Frenchterritory
(a principle that has seen modifications and discussions in the recent past but is likely to be
reintroduced shortly, see chapter 3), and by the relative ease with which foreign born immigrants
can become citizens. It isfurther reflected in a strong belief in the assimilating capacities of the
French nation and the ensuing lack of any kind of minority based rights or minority targeted
policies.

The multi-cultural model finally, isbased upontheideathat cultural differences within a society
are normal. These are not by necessity problematic provided they do not hinder full participation
in society's core fields, i.e. in the educational system, on the labour and housing markets, and in
democratic decision making processes. To thisend, equality for the law needs to be achieved as
best and quickly as possible. Uncomplicated citizenship rules are one instrument to achieve this
but Statesfunctioning according to thismodel may additionally grant many civil and palitical rights
to foreign national s making themin those respects almost equal to nationals. The Netherlands, for
example, granted local suffrage to non-EU nationals who legally reside in the country for five
years.* It furthermore has policies explicitly amingtointegrate immigrants and their descendants,
whereby integration as a state is defined as having equal access to society’s resources and
institutions. Assimilation is no policy goal, instead provisions are present to facilitate the
ingtitutionalisation of theimmigrants' culture and religion.

Fromthisbrief overview itwill havebecome clear that France, Germany and the Netherlandseach
haverather different images of what constitutes nation and society, and as to who could or should
belong and who could or should not. Henceitisto be expected that the governments of these States
will have different ideas as to what constitutes integration, how this should be achieved and
whether general or specific policiesto this end are required.

2.2.  Policies

Hammar (1985) was among the first to point out that it is helpful to make a clear distinction
betweenimmigrant policies and immigration policies, and many authorshave meanwhileadopted
asimilar view. Immigrant policies are those that seek to affect the position of an immigrant in a
receiving society. Incase they are aimed at increasing the level of participation, they canalso be
labelled as integration policies. Immigration policies are those by which a State tries to control
who immigratesand for what purpose and duration. However, such ademarcation should, in spite
of its analytical usefulness, not mask the fact that both types of policies are closely connected and
each has a marked effect upon the other. In Hammar’'s view integration policies can only be
successful whenimmigrationis kept under control; i.e. whenthereis no unrestricted settlement of
foreigners. Thisespecially pertainstoliberal democratic States, where governmentshaveacertain
responsibility towardsall personswho legally (and to acertainextent evenillegally) residewithin
their borders. Among these responsibilitiesisto guarantee aminimumsubsistence level for those

4 The right to vote and stand as candidate for provincial and national eectionsis still seen as the privilege
of nationals.
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who cannot support themselves; in terms of income but al so adequate housing, training, schooling
for children, health care and the like. In effect, these States have to set limits to the influx of
immigrants of whom it isnota priori clear that they will not need State support; both for simple
budgetary reasons and for maintaining a consensus on the need to integrate and accept the
newcomers already present insociety. Althoughthisprincipleinitself isdifficultto dispute, itis
not at all easy to determine where the limits to immigration lie and how precisely it affects
integration processes. It seems thoselimitsare generally set less onthe basis of objective criteria
as on considerations following fromthe way a State perceivesitself, as discussed inthe previous
section.

The way inwhich States control immigration, i.e. the instruments they empl oy to thisend, directly
and indirectly impacts uponintegration policiesand their effects. For one they determine who has
which particular legal status. Generally speaking immigrants who have gained the right of abode
are eligible for more and/or other integration facilities than those who are awaiting the outcome
of anasylumrequest, notto mentionimmigrantswho areillegal residents. Amongthoseimmigrants
who posses aresidencetitle, further differentiations may be made. In some instances afew years
of legal residence may qualify immigrants for a secure lega status that makes them nearly equal
inall material respects to natives, in other instances such a secure position remains contingent on
particular conditions (e.g. being employed or otherwise financially self-sufficient) for a long
period of time. This then may have serious consequencesfor the immigrants sense of belonging
and their desire and ability to integrate into society at large (see Groenendijk et al. 1998).
Furthermore, waiting periods can be imposed on newcomers before they are alowed to enter the
labour market or the educational system. A similar rule may apply to their right to family
reunification, a right that can be further curtailed by demanding that the immigrant has sufficient
means, adequate housing and such. In case immigrants become or are nationals of the receiving
society yet again other rules apply. All this makes clear the relevance of the links between
immigration and immigrant policies.

A State’ sself perception also has obvious implications for the goals governments set when they
formulate immigrant - or integration - policies and the shape these take. Two dimensions can be
discerned when analysing integration policies: the societal fields they are aimed at, and whether
they are mainly or exclusively targeted on immigrants and their descendants or rather on
disadvantaged groups in general.

Asto thefirstdimension- integrationinspecific societal fields- the most commonly targeted field
is the labour market. With the possible exception of people born rich or otherwise economically
well off, being integrated in the labour market determines to a considerable extent a person’s
integrationin mogt, if notall, other spheresof society. Theamount of incomeoneearnsdetermines
to alarge extent the housing one can afford, the quality of the schooling one’ s children can enjoy
(which also may well be related to the part of a city or town one livesin) and also in other
respects determines the quality of life and the future prospects of one’s off-spring. Besides the
financial aspects of being economically active, work constitutes an important element in the
individual’ s sense of purpose and structures day-to-day live. >From any government’s point of
view, moreover, it is costly to support people who cannot take care of themselves,; under- or
unemployment means awaste of humancapital ; and unemployment may destabilise society’ ssocid
fabric.

Inaddition to integration policies aimed at the labour market, governments may al so try to support
and encourage theintegrationof immigrants (or other potentially or actually marginalised persons)
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inother fields. As pointed out, there are more or less direct links between housing, schooling and
income, and governments may assume that once the latter is taken care off, integration in other
fields should be an automatic consequence. In practice this link is not mono-dimensional and,
moreover, i s notinstantaneous. Place of residence, for example, may determine aperson’ s access
to employment and/or upward mobility. One needs only imagine a situation where large numbers
of disadvantaged people are housed together in sub-urban areas with no or few industries, with
no or few direct transportation links to the city centre or other parts of town where employment
could be found, and, as a consequence of the general low income situation, little retail or other
economic activitieswithinthe areaitself. Thisexampleis not as hypothetical as it may sound® but
morecommonare situations where some kind of geographical clustering of disadvantaged persons
- among whom immigrants are often disproportionately found - occurs, especially in the larger
cities. Thisthen may cause governments, beit local or national, to devise measures by which to
increase the chances for proper education for second generationimmigrants® that might as aresult
of thelow income, poor education and lack of language abilities of their parents otherwise remain
beyond their reach. Another typeof policy may beaimed at providing good quality housing assuch
or a trying to move poor housed people into other neighbourhoods; perhaps dispersing them, in
the hope to increase the integration of immigrants.

Asfor the second dimension, integration policies broadly speaking can be of two types: general
policies aming to improve the position of all people who are marginalised or are at risk of
becoming so, and generic or targeted policies only aimed at specific types of disadvantaged
persons, e.g. immigrants. In Hammar’ s (1985) terms such a distinction could also be labelled as
one between indirect and direct immigrant policies.

Examples of indirect or general policies could be those whereby long-term unemployed have
access to retraining programmes or job schemes, or, onadifferent front, urban renewal schemes,
improving housing quality, infrastructure and the like, in principle equally benefiting immigrants
and natives. It should be borne in mind however that equality in principle can be seriously
hamperedinpracticeby lack of access, generally for practical reasonslikeinsufficient knowledge
(e.g. asaresult of language barriers) of rights and the benefits to be had by participating in such
general schemes.

A good exampleof directintegrationpoliciesarethosewhereby newcomersare assisted who lack
the basic attributes needed to participate on the labour market, e.g. language courses and training
to bring animmigrant’ sskills up to the necessary level . Other policiescould be to extend the right
to vote to non-nationa shopingthus to increase their political participation and senseof belonging
to society, or, to the same end, establishingtitutionsinwhichnon-nationalscanvoi cetheir specific
needs and claims. In addition, policies are also conceivable whereby immigrants are offered
facilities for retaining some core aspects of their own culture (eg. religion) or even are

® The suburbs around many of the main French cities, and the housing estates around the larger Scottish
cities are some European examples that spring to mind.

6 At times a confusing and inaccurate term. The second generation may be considered to consist of
people born in the country where their parents resettled and therefore are strictly speaking not
immigrants. Furthermore, in many instances these children are citizens of the receiving State and not
foreigners. Depending on the definition, second generation immigrants may also be the children born
abroad of the original immigrants but immigrating as minors and not on their own initiative.



9

encouraged to do so. Although such policies may have a significant impact on the general sense
of well-being and belonging of immigrants, it should be pointed out herethat policiesin the field
of language and culture are not of our main concern in this study.” We will, however, make
occasional mentionof themto explain the general political/societal contextinwhichlabour market
and educational integration policies are placed.

The most obvious exampleof directimmigrant integrationpolicies arethosewhich can be brought
under the general heading of positive action. Quota may be laid downinlaw or beinstitutionalised
practice by which immigrants or, more generaly, people belonging to disadvantaged ethnic
categories are receiving some kind of preference when applying for jobs or for places in the
educational sysem. These policies can be active, for example when employers are under an
obligation to give preference to members of such specified population categories in hiring
practices, or passive, when they are, for instance, under an obligation to report on the relative
numbers of such personsintheir work force. Somewhere between active and passivepoliciesare
those whereby government institutions prefer to grant projects to employers with a certain
minimum number of disadvantaged workers among their employees.

Finally, governments may put in place legislation aimed at combatting discrimination; in genera

terms, for example by adherence to the International Convention on the Elimination of All Forms
of Racial Discrimination (ICERD) and/or the International Labour Organisation’ sDiscrimination
(Employment and Occupation) Convention(No 111), or invery specific terms by either defining
such discrimination as a criminal offence or prohibiting it in civil law (Zegers de Beijl 1995).

Although such legislation is often difficult to enforce - while discrimination is hard to prove
beyond reasonable doubt - its symbolic valuable cannot be underestimated for it underlines a
State’ s commitment to the equality of all persons under its jurisdiction.

Such a model does not pretend to be more than just a tool with which to filter out relevant
variables and to order them in what is likely to be their most significant relationship. In this
particular case, we had to choose the highest level of abstraction that could still yield sufficient
insight in the processes at hand. Choosing any lower level of observation - amost all variables
being highly complex inthemselves - would create a model with endless sub-variables and thus
2.3. Indicatorsand sources

Potentially awhol e range of indicators can be used to measure integration with. Theseindicators,
moreover, can be had from many different types of sources. Thoseindicatorsthat are most likely
to inform on the level of integration, we have brought together in a heuristic model (table 2.1).
render it useless for our present purpose.

The model shows the direct relationships between, on the |eft-hand side, immigration policies,
and, to the right hand side, the level of integration into the labor market specifically or in society
in general. Originally the model was designed to evaluate the interaction between immigration
policiesand integrationinthose instanceswhere labor immigrationis current practice and did not
take the possible presence of a second or third generation into account (Doomernik 1998).
Including themrequires the model to incorporate the children’ seducational attainments and, since
schooling determines|abor market access, we inserted thisvariable inthe column labeled “level

" Many details on such policies in France, Germany and The Netherlands can be found in Vermeulen
1997.
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of labor market integration”.

Although the model makesvisiblethat integration, integration policies and immigration policies
areintertwined, the focus of our present endeavor lies on the two right side columns: one listing
thosevariables that are particularly relevant if we define integration in a narrow sense, and one
if we want to add those variables that are pertinent if we elect a broad definition.

If we wish to evaluate the effectiveness of integration measureswe have to formulate criteria by
whichto do so and to define whichfieldswe consider particularly relevant. Following anarrow
definition of integrationwe thenfirst and foremost need to investigate integration policiesaiming
at labor market participation. However, to arrive at a more comprehensive picture and define
integration in a broader sense of which pure economic aspects are arguably the core, we would
haveto look at other societal fieldsaswell: e.g. thehousing market, thelegal system, political and
social participation, for all these are clearly interrelated. Although thosefields do receive some
attentionin this study, and we point out the data and sourcesrel evant for anevaluation of the levels
of integration at large, time, resources and data availability prevent us from going into themin
empirical detail. Being forced to set priorities our focus will thus be on labor market integration
and, as it forms the road towards the labor market for second and subsequent generations, the
educational system.

We also need to address the sources most likely to yield the data by which the position of
immigrants and their descendants on those two societal fields in France, Germany and
the Netherlands can be established, and their development over time.

A general problempertaining to all data onthefields discussed below isthatitis not always easy
to determinewho are our subjects, or put differently, how to trace them. Comprehensive databases
predominantly cover individuals who arelegal residents or, whenthelabour market is concerned,
legally employed; but not by necessity! It may well be the case that persons who are registered in
a population census or survey are illegal residents, and the same holds true for population
registers. And instances where the opposite phenomenonoccurscanneither beruled out. Thisthen
meansthat it isnot at all easy to establish the size of animmigrant population and hence to make
absolutely valid statements about the number of unemployed, for example. By the same token, if
we cannot be certain about the numbers of immigrants legally or illegally active on the labor
market an evaluation then becomes even more complicated.

Table3.1 Population (thousands) of France, foreign and domestic born
(including colonies and Over seas Territories), and nationality (1911 — 1990)

Year
Total French Frenc Total
Population  birth Naturalized Foreigner hbirth Naturalized Foreigner immigrants
S s
1011 39,192 37,65 85 218 127 168 942 1,110
2
1921 38,798 36,84 80 277 164 174 1,255 1,429

7

As%
of
total
popula
tion

2.8

3.7



1926

11
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40,228 37,384 45 325 187 204 2,084 2,288
1931 41,228 37,937 55 291 216 306 2,423 2,729
1936 41,183 38,220 100 288 248 416 1,910 2,326
1946 39,848 36,908 301 310 343 552 1,434 1,986
1954 42,781 39571 295 245 377 773 1,520 2,293
1962 46,456 42,133 336 220 905 931 1,931 2,862
1968 49,756 44,009 297 402 1,766 1,019 2,262 3,281
1975 52,509 45907 280 667 1,858 1,112 2,775 3,887
1982 54,296 47,169 254 845 1,991 1,167 2,870 4,037
1990 56,652 49,55 472 739 1,719 1,308 2,858 4,166

5.7

6.6

5.6

5.0

5.4

6.2

6.6

7.4

7.4

4

Source: INSEE 1997: 17
Note: Immigrant population calculated as all foreign born naturalized persons and foreigners

Another potentially complicating factor liesin the definition of the term“immigrant” and the way
varying definitions are used by government and other institutions responsible for the compilation
of the statistics we need for the purpose of our exercise. ‘Non-nationa resident’ asaruleis a
variablethat is enumerated in a number of labor market and popul ation statistics. When, however,
animmigrant becomesanational of thereceiving state, the nationality variablelosesits relevance.
For popul ationstati sticsthisposes no major problemas ‘foreign national’ may simply be changed
into ‘foreign born’ .2 The immigrant’s children, however, may not by this means be traceable. In
France and the Netherlands they will, in many instances, be nationals and not foreigners. As a
remedy, it can be an option to compile a statistic of persons who have at least one foreign born
parent, asis done inthe Netherlands. Together with their parents, these persons thanconstitute the
several ethnic minorities which are the explicit target of Dutch minority policy. For the purpose
of measuring the integration of the members of such ethnic minority groups on the labor market,
there is little alternative but to register their ethnic identity, a concept moving beyond the
distinction between nationals and foreigners or foreign born persons. This criterion can then be

8 It then ill remains difficult to distinguish them from e.g. a Dutch person born in a foreign country
because his or her parents, also being Dutch, resided abroad as diplomats, business people and the like.
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used either when enumerating a labor force survey or through a register where employers are
required to deposit statements about their employees’ ethnicity.®

2.3.1. Labor market

Recalling that we consider integration as a state to imply that immigrants or categories of
immigrants are in anequal or comparable position as natives with equal characteristicsin terms
of educationand professional qualifications, upbringing, age, and gender, thiswould meanthat on
thelabor market they woul d be employed equally inthe same sectors(i.e. industry, retail, services,
etc.), earn similar wages, work similar hours, show the same level of (un)employment, enjoy equal
training and retraining facilities, show the same level of job mobility, and are not faced with
discrimination.

Some of thosevariables arerelatively easy to measure, othersare not. Educationand professional
qualifications for one canonly be unequivocally established when the person in question has been
educated in the host country. Otherwise it may well be hard to establish the “value’ and
compatibility of a migrant’s human capital within his or her new surroundings. To give one
example: an immigrant may have been a professor of law in the then Soviet Union and hence be
highly qualified and trained and having enjoyed a high status in society, inany Western European
country, with quite different laws and regulations in most fields, his human capita is of little
value.l’ In other words: it would be odd to expect to find such an immigrant in a labor market
position even remotely equal to his previous one. In contrast, many of the immigrants who came
to Europe as ‘guest workers' brought qualifications (even though they may have been relatively
limited) that were in great need in recruitment countries and of less use in their countries or
regions of origin. A comparison between educational and professional background of foreign
trained immigrants on the one hand and natives onthe other relative to their labor market position
in effect poses some problems. This, of course, is different when welook at the children of those
immigrants, provided they were born and bred in the host society or immigrated as infants.

Data pertaining to age and gender are much less likely to pose a serious problem but, as pointed
out inthe previous section, to relate those to a person’s ethnicity becomes more difficult as he or
she has been integrated into the legal system: i.e. isacitizen or the child of acitizen.

Labor force surveys are acommon feature of al three countries that are the subject of thisstudy.
Provided they al so enumerate data onnationality and/or ethnicity, they offer agood basisonwhich
to evaluate the labor market position of immigrants and their descendants. Ideally, they are
organized in such afashion that specific cohorts (e.g. of immigrants) can betraced through time.
If thisisnot possible, it canstill be feasible to evaluate integration or disintegration processes by
establishing the growing or declining presence of certain categories of workersinspecific labor

° As part of the Dutch Law on Equal Participation of Immigrants in the Labour Market’s (1994)
implementation, employees in firms with 35 staff or more were obliged to state their ethnicity. This was
a contentious issue as many individuals and some workers organisations saw this as an infringement on
persona privacy.

10 For afull discussion of social, cultural and economic capital and their rates of exchange in the
migration process, see Doomernik 1997a.
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market segments and therel ative wagesthey earn. Other surveys, like the German socio-economic
panel (SOEP), can also be the source of such data (see e.g. Seifert 1994).

2.3.2. Education

Obvioudly, educational attainment determinesthe level of integration of immigrant’schildren, on
the labor market but also in more general respects. Several factors affect these attainments: the
importance parents attach to formal education and the extent to which they can financialy,
emotionally and practically support their children before and during their school period; the
avallability of good quality education; and the social and political climate. This climate is
determined by the level of explicit or implicit hospitality extended by the government and is
reflected in the way its institutions deal with non-natives, but obvioudy also by the presence or
absence of racial discriminationand violence in society ingenera and the way the State prevents
or combats these when they occur.

As far as children of aforeign nationality are concerned, statistics in France, Germany and The
Netherlands are more or less readily avail able and make it possibl e to establish the presence and
distribution of these children throughout types of schools, universities and other parts of the
educational system. Y et, as was pointed out earlier, children of immigrants are not by necessity
foreigners. The case of the Aussiedler being agood case in point. And the same, to aconsiderable
extent, holdstruefor immigrant childrenin France and, increasingly, in The Netherlands. Only the
latter country has developed several survey based methods by which to monitor the educational
attainments of children whose parents were immigrants, regardless of their nationality but
provided they belong one of the ethnic groups targeted by the government’ s minority policy (see
e.g. Tesser and Veenman 1997).

24. Integration broadly defined

Although for analytical purposes, especially whendiscussing government policies, itis hepful to
distinguish between integration definedinanarrow senseaspertaining to the labor market and the
educational system, and in broader sense as pertaining to other relevant spheresof life, it should
be stressed once more that such a distinction bears only limited resemblance to the realities of
social life. Labor market access, or perhaps more accurately income, impacts on the extent to
which persons, native and immigrant alike, areableto participate onother societal fields. And the
reverse holds true as well.

2.4.1. Housing market

As any interested observer can see, and can otherwise learn from many media reports, ethnic
segregation is a phenomenon endemic to almost all larger West European cities. As such thisis
not by definition a problem nor very surprising. If we remember the decades before the ‘ guest-
worker’ era, the same neighborhoods now so frequently inhabited by immigrants and their
descendants were usually populated by native working class and lower middle classfamilies. Or
put differently, residing in those quarters was aresult of low income and proximity to the place
of work. The latter factor may have lost some of its relevance due to increased mobility and the
concentrating of economic activity outsideresidential areasbut theformer still holdstrue. AsPark
etal (1925) put forward based upontheir researchin Chicago, inimmigration countries and under
free market conditions neighborhoods go through phases of ethnic succession; whereby the latest
newcomers are concentrated in the cheapest and | east desirabl e parts of town, while the previous
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occupiers move one step up the residential ladder. Bethisat it may, conditions in West European
cities are not completely comparable to those in the United States. and it is therefore not
necessarily the case that a similar process of upward mobility takes place. One important basic
differenceliesinthefact that the allocation of large parts of the low-rent housing stock are under
some formof government control. Another is that the geographical mobility found in the Chicago
of the 1920s was not (just) the result of the arrival of new groups of immigrants but also of
economic upward mobility. When this upward mobility fails to materialize agradual move into
better neighborhoodsor into the suburbswill not spontaneoudly arise. By and large, it will bethen
up to local governments and other institutions like housing associations to stimulate mobility by
different means or to improve the quality of poor housing stocks.

Quality of housing i s one factor involved in the integration process as i sthe geographi cal mobility
of immigrants and their descendants. good housing permits people to stay in their present
neighborhoods but moving into higher quality - generaly less densely build-up - neighborhoods
isasure sign of upward mobility and, hence, increasing integration. It is, therefore, of obvious
importance to establish whether segregation or mobility takes place, and who is concerned.

Breebaart et al. (1995) compared the segregation of ethnic groupsin a number of major European
cities, among which Amsterdam, Duisseldorf, Frankfurt am Main and Paris and found that such a
comparison poses several methodological problems. Apart from the issue of ‘how to find
members of ethnic groups who are not registered as non-national s in population registers, there
turned out to be considerable differences in the spatial scales on which population data are
aggregated. For Paris data are not available on a smaller scale than that of the quartiers and
arrondissementswhich onaverage have 100,000 inhabitants, whereasfor the other citiesthislies
around 10.000 individuals (Breebaart et al. 1995: 134, 165). Thereare also marked differences
between the methods by which population data are collected and in their frequency. For
The Netherlands and Germany data are availabl e through popul ation registers and are thusalmost
instantaneoudly at hand and asarule published annuadly. InFrance, incontrast, popul ation data are
enumerated in population censuses held on average every seven to eight years and are not
retrievable from a permanent population register.

24.2. Legal status

Already discussed above was the fact that the strength of the legal status immigrants possess may
differ considerably between France, Germany and The Netherlands, even when they are in all
other respectsrather similar. A person’ sresidence status not only relates to the security of hisstay
(e.g. the conditions under which animmigrant may be expelled) but al so has consequencesfor his
rights as amember of society, most notably political rights. Mostif notall Statesreserve national
suffrage to their citizens but some do grant passive and active voting rights on the local level to
foreigners. This becomes morerelevant when accessto citizenship (and thusfull voting rights) is
difficult to obtain. It is then somewhat paradoxical to seethat it are precisely those States with
liberal naturalization and citizenship rulesthat al so tend to encourage non-citizens to be political
active on thelocal level.

Not being a national of one's country of residence has other rights related consequences,
especially on the labor market. It is common for States to reserve employment in (parts of) the
civil service and in security related functions (military, police, secret services and the like) to
citizens. The logic behind thisis that persons who do not belong to the nationand cannot exercise
political influence cannot be expected to beloyal executioners of political decisions. However,
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States go to varying lengths in the interpretation of thisprinciple. In The Netherlandsrestrictions
are limited to core public security functions (police, military) whereas in France the entire civil
serviceis out of boundsfor non-citizens.!* Germany canbe considered to stand between thesetwo
extremes.

The situation of EU-citizens in other EU-States comes close to that of nationals when it comesto
labor and other rights and includes suffrage for local elections. These rights were part of the
Maastricht Agreement of 1991.

Asto the evaluation of immigrant’ s political rights and the extent to whichthey exertthem, sources
on the one hand are found in legidation, and in the enumeration of voting behavior - especially
participation rates - on the other. Naturalization rates can also be considered to indicate

a) the opportunities for gaining full rights offered by society, b) the extent to which immigrants
desire to become full members. However, the interpretation of these latter figures with respect to
integration hasto be careful for immigrants may have arange of reasons for applying (or not) that
bear little relationship to their social, cultural or political affiliations.'

2.4.3. General aspects

The extent to which immigrants are integrated in the above societal fields will by and large
determine where their orientationlies and how they will want to see their children socialised. If
integration in those fields can more or less objectively be established, thisis somewhat different
if we want to know how well integrated immigrants feel themselves to be. Short of asking the
immigrant directly, we can only hopeto find someindirect indications: for examplethe size of the
remittances send to the country of origin compared to investments made in the country of
resettlement as to indicate plans for the future; the extent of inter-ethnic marriages; the sex ratios
among ethnic communities; and when applicable, participation ratesin el ections; and, againwith
caution, naturalisation rates. All or most of these data are collected and made public, usually by
the State’ s statistical offices. However, they cannot be more thanindications of atrend as all have
methodological problems attached to them.

Remittances are only registered in as far as they are made by bank transactions, and it does not
seem far fetched to assume that for practical reasons much capital changes handsin cash or is
shipped in the form of consumer and other goods. Inter-ethnic marriages are hard to track when
they do notinvolve spouseswith different nationalities, so German data are easier to get than, say,
French asin France large parts of the population of immigrant origin consists of citizens.

The sex ratios within a given ethnic community provides an indication of the extent to which
immigration for the purpose of family reunification and - formation is likely to take place. A
population with disproportionately large numbers of young males, for example, is likely to
generate aninflow of youngfemal esfromthe country of origin, and vice versa. The extent to which
this actually takes place, i.e. whether an immigrant or a descendant contracts a marriage with a
person fromthe country of originor one (already) resident inthe country of settlement, gives some

11 Kruyt and Niessen (1996: 29) estimate this to pertain to approximately 5 million jobs.

12 See for example Van den Bedem (1993) who found for the Dutch case that many different motives can
lie behind a request for naturalisation, and also that a number of digible immigrants are not even aware of
their right to become citizens.
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ideaabout the level of social integration, if, and this needs to be stressed, thisis not the result of
restrictions in the immigration policy of the country of resettlement. Obvioudly, the significance
of thisindicator gains considerably when coupled with data on inter-ethnic marriage rates.

Participationlevel sinelections can only be measured whenthe voter isaforeign citizenand hence
only appliesin the Dutch case where non-nationalsfromthird (i.e. non-EU) countries have local
voting rights. Otherwise a targeted survey (e.g. in conjunction with polls held on election days)
isone of the few practical aternative means by which to establish the interest of former foreign
nationals in the democratic process.

In al likelihood, there is a strong correlation between the level of xenophobia and racist
sentiments among the native population and the fedling of security and belonging among ethnic
minority groups, especially when these sentiments are trandated into acts of discrimination and
violence. In the framework of a wider ILO programme aimed at combatting labour market
discriminationof immigrant and ethnic minority workers, ™ recently several studieshavebeendone
in order to establish the occurrence of labour market discrimination, for example (Bovenkerk et
al. 1994, Goldberget al. 1995) for The Netherlandsand Germany respectively. It was established
beyond doubt that discrimination is afeature of the Dutch and German labour markets.

Racist acts of violence are difficult to trace and any evaluation strongly depends a) on the extent
to which victims report this to the authorities, b) on the ways in which crime statistics are
compiled. An act of grievous bodily harm against a member of an ethnic minority may be
registered asjust anact of violencewithout taking the ethnic background of the victiminto account.
But even an enumeration of suchfacts coinciding may lead to adistorted pictureasit still does not
say much about the motive behind the act. And to establish the motive beyond doubt, the
perpetrator will have to be apprehended and brought before a court of justice.

Anindicator for disintegration found on the side of the immigrant and his descendants, not only
social but also economical, can be found inthe crime rates among them; i.e. the relative numbers
of persons convicted for such violations like theft, robbery, extortion, grievous bodily harm,
murder and the like. Not included should be those misdemeanours that can only be committed by
foreigners precisely because they are a consequence of their legal position; e.g. failing to renew
aresidence permit, or being an undocumented alien. A potential problemwhentrying to establish
the crime rate among members of ethnic minorities again lies in the way statistics are kept; is
merely adistinction made between nationals and aliens or is the inmate’ s ethnicity known?

25. Comparing national cases

In the previous sections it has become sufficiently clear that the statistical basis on which to
undertake acomparisonof the level of integrationof immigrants and their descendantsin Germany,
France and The Netherlands is a shaky one. Every country has its own idiosyncrasies when it
comes to data enumeration and aggregation. Even when entering the realm of relatively robust
statistics like employment and unemployment figures, the basic problem arises of identifying the
subjects we are primarily interested in. If these statistics only discern between nationals and
foreigners, asisin the case of France, they will only tell us something about the labour market
position of relative newcomers; i.e. broadly speaking those persons who have not been in the
country long enough to become citizens. All other persons, even when they are still in relevant

13 For details see Zegers de Beijl 1997.
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respects ‘different’ from the native French population cannot be identified in official statistics.
Thisisthe understandable consequence of the fact that France has no minority policies, beit on
integration or other issues, and the State apparatus thus experiences no need for generating such
data.

The main instrument used by the French authorities to collect detailed data on the country’s
residentsisby meansof INSEE’ s(I nstitut National dela Stati stique et des Etudes Economiques)
populationcensus, whichon average are held every sevento eight years. It coverstotal population
by sex and age; economically active population by sex and age, industry, occupation, status in
employment, highest educational level (ILO 1996); and nationality. Although no details are
provided other than “all persons residing in France for at least six months’, it seems safe to
assume it also includes some but unknown percentages of illegal residents. The main problem
involved with these population censuses is that they do not enumerate a subject’s ethnic
background. Once an immigrant is naturalized heis statistically ‘lost’ and, by the same token, so
are his children.

A further important surveyisthe Enquéte sur |’ emploi or employment survey. Thissurveyisheld
annualy. Its sample, the rate of whichisabout 1 : 300, is based onthelast population census. The
surveyispartly panel based (i.e. the same househol ds areinterviewed inconsecutive surveys) but
every year 1/3 of the respondents is renewed. This survey records the nationality of those
enumerated. However, it does exclude those workers who live in hostels. In most instances such
persons areimmigrants (ILO 1990: 104-111) and thus thislabour force survey can never provide
a complete picture of the immigrant population’ s labour market position.

The same holds true for the monthly unemployment figures, though for different reasons. It only
enumerates those members of the active labour force who register with the employment exchange.
Thisimpliesthereisawaysa‘grey area’ of people who do not bother to register, are deleted
from the register because they did not accept suitable job offers, or are in employment without
mention. Furthermore, the chances that (all) undocumented immigrants register seem remote.
Whether or not the nationality of the unemployed workers is documented could not be established
on the basis of readily available sources.

All theseofficial statisticsthus pose serious problems for anyoneinterested inthe societal position
of immigrants, and especially, their naturalised offspring. It isfor this reason that INED (Institut
National d’Etudes Demographiques) decided to organise its 1992 survey Enquéte mobilité
géographique et insertion sociale which, as we will see, was a one-off endeavour and as time
goesby itisby definitionto looseits significance. Still, to date it proves to be the best source for
the kind of datawe areinterestedin. Mostif notall thevariables comprised in our heuristic model
and even others are taken into account: apart from labour market and education, savings and
remittances, living conditions, marriage behaviour (exogamy and endogamy) and demography,
language useand ability, leisureactivities, religious orientation, and social relationshipsand peer
group orientation.

Lastly, thereis acensus-based panel survey titled Echantillon Démographique Permanent. This
is a panel survey based upon the population censuses and, on average, comprises a one per cent
sample of all immigrant groups.* It is the only longitudinal study that has more on offer than a
person’s nationality in relation to his labour market position. On the basis of the 1975 census it

14 For details on its methodology see Roualt & Thave 1997.
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now is possible to establishthe current position of young adults who in that year were registered
aschildren bornout of immigrant parents, regardl ess of the nationality theseyoungstershold today.
In combination with the coming population census, it will provide a valuable though limited
instrument by which to evaluate the position of immigrants and their descendants over a longer
period of time. Interesting to note i s that we have not come across any government publicationsin
which the EDP is used for the purpose of policy analysis.*®

InGermany, inmarked contrastto the French situation, the category “foreigners’ maywell include
persons who - apart fromtheir nationality - do notinany relevant way differ fromnative Germans.
Y et, the fact that al of these foreign nationals are immigrants or their descendants does provide
uswith asuitablestatistical basi sby whichto evaluate their socio-economicintegrationover time.
Themajor exceptionto thisruleis madeup by the Aussiedler or ethnic Germanswho, comingfrom
Easternand Central Europeare considered returnmigrantswho havearight to Germancitizenship.
Soon after their resettlement they arestatistically * lost’ . Itisonly through surveysthat we can keep
track of their integration process.

Data on immigration, emigration and the stock of foreign populations are kept by the Auslander
Zentralregister and stored inapermanently updated database. A ccepting the unavoidable margin
of error common to all administrative databases, it provides current figures at any given point in
time.

As already pointed out, the fact that immigrants and their children by and large remain foreign
citizens has one advantage: they are easy to spot in the official statistics. It is, therefore, possible
to establish the relative and absol ute employment and unemployment figures of foreign nationals
as totals are collected from the regional labour exchanges and processed by the Federal
Employment Services (Bundesanstalt fur Arbeit). These data, which are monthly updated (ILO
1989: 90), only provide macro data and hence do not allow for an assessment of labour market
mobility. Micro data can be found in the Sozio-Okonomisches Panel (SOEP), a panel based
survey (see section 4.2 for details) designed in such a fashion that the relative presence of
immigrantsis made extralarge. Another source isthe annual micro census which enumerates such
variables as hours worked, income, industry, level of education/qualifications, participants in
employment promotion schemes like the Arbeitsbeschaffungsmassnahmen (ABM) (ILO 1990:
116).

Education comes under the responsibility of theindividual States (L&nder) and asaresult dataon
foreign pupilsand their positionwithinthe educationa systemarefirst and foremost found at each
of the sixteen Ministries of Education. These do, however, maintain a common secretariat
(Sekretariat der Standigen Konferenz der Kultusminister der Lander in der Bundesrepublik
Deutschland) where these data are compiled into comprehensive statistics.

A targeted survey that only covers the immigrant population is the one commissioned by the
Federal Labour Ministry: Stuation der auslandischen Arbeitnehmer und ihrer
Familienangehorigen in der Bundesrepublik Deutschland (M ehrlander etal. 1996). Thissurvey
to date has been held twice (1985 and 1995). Apart from data pertaining to the immigrants
position on thelabour marketand in the educational system, it yields valuable data on savings and
remittances, residence status, language use and proficiency, union membership, demography
(family size, choiceof partner), living conditions, intentions onreturnmigration, leisure activities,

15 Which, obviously, does not by necessity mean that such publications do not exist.
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membership involuntary associations, and religious orientation. It does not, however, provide for
acontrol group polled from the population at large.

Taking together the wealth of data available fromthe above mentioned sources, by and large the
implementation of our heuristic should be possible.

In The Netherlands data and stocks and flows of foreigners and nationals are always current, as
they arein Germany, because every municipality maintains apopul ationregister. Inthe recent past
many instances occurred where foreigners were registered regardiess of their legal status. Since
thismade it possible for those foreigners to attain a working permit, currently efforts are being
made to prevent illegal residents from being included in population registers. Further statistical
enumeration is geared to monitoring the position of immigrants and their descendants as closely
as possible. As aresult they generally do not only list a person’s nationality but also country of
birth and that of his parents. The main examples of these statistics are those compiled by the
Centraal Bureau voor de Satistiek (CBS), published annually and showing the sizes of the
foreign population by nationality and those persons who, by virtue of at least one foreign born
parent, belong to those specific ethnic categoriesthat are of primary concern of Dutchintegration
policies. Based on the same criteria data from the annual Labour Force Survey are a'so made
available by the CBS.

As to the educational system specific cohort surveys are maintained to monitor the position of
young immigrants and Dutch born children of immigrantsin it over time in comparison to native
children. The genera position of the second generation and young immigrants is covered by a
sample survey that is repeated with some frequency which is titled the Survey on the social
position of the alochthonous and their use of services (Survey sociale positie en
voorzieningengebr uik van allochtonen, SPVA).

A compilationand analysis of the above mentioned statisticsis annually provided by the Sociaal
Economisch Planbureau (SCP), a government sponsored think tank that provides up-to-date
information on which government policies are, or can be, based.

Apart from the differences in the enumeration of who is an immigrant or the descendant of an
immigrant betweenthethree countries, the various typesof statistics, their diverging frequency and
availability, comparison is further complicated by the fact that economic and labour market
developments in these countries are at different stages of the restructuring process moving from
industrial to post-industrial economies. For example, where employment in the primary and
secondary sectorsin The Netherlands has to a large extent been replaced by employment in the
tertiary sector, this processis till clearly underway in Germany.

These compounded reservations must make us tread carefully when looking for comparisons.
Ideally an international comparison should be possible between the levels of integration of any
particular immigrant group present in different States - like herewithimmigrantsof Turkishorigin
in three States. However, because data originating within the ingtitutional framework of a
particular State by virtue of uniform definitions are much more comparable thanthose stemming
frommorethanone State, our primary comparisonis based on the position of immigrants and their
descendants relative to natives of comparable socio-economic background in the labour market
and in the educational system. Subsequently, we will seek to establish which particular features
of French, German or Dutch policies are responsible for the relatively larger or smaller
differences betweenthe positionof nativesand immigrantsin those countries. Lastly, wewill then
seek to establish whether particular characteristics of those policies, or lack thereof, can be
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labelled as particularly effective or, in contrast, counterproductive in the integration process of
immigrants and their descendants.

3. Country Report France

3.0. Introduction

In contrast to Germany, The Netherlands and all other StatesinWesternEurope, France hasalong
and explicit tradition of being an immigration country. At least partly this resulted from much
lower fertility rates than its neighbouring countries, especially after 1860. A period of rapid
industrialisation started some two decades later, creating a strong need for unskilled labour that
could not be met fromnative labour supplies. Sincethen this has led to considerable immigration
fromat first Itay, Belgium, Switzerland and Germany, thenfrom Spainand Portugal, followed by
Turks and North Africans (Castles and Miller 1993: 57-8, INSEE 1997: 16). All this time and
until today immigrants have consi stently made up 10 to 15 per cent of the working classes (Noriel
quoted in Castles and Miller 1993: 58).

Until the First World War, the State played only a minor roleinthisprocess. Immigrationmainly
was of a spontaneous nature or resulted from employers' recruitment activities. The War, tying
large numbers of young mento the front lines, 1.4 million of whom consequently died inactionor
were disabled as a result of injuries, caused the French government to pursue a more active
immigrant recruitment policy (INSEE 1997: 16). With some ups and downs (e.g. during the
economic crisis of the 1930s) immigration remained a welcomed phenomenon until 1974. Inthat
year the economic downturn following the steep increase in oil prices, caused the French
government to end its activeimmigrationpolicy. Thisdid notmeanthat immigration actually came
to ahalt but the rel ative number of immigrants in the French population as a whole did not further
increase and remained at around 7.4 per cent (Ibid.) for over a decade. Then, by the end of the
1980s, anew increase occurred, predominantly of asylum seekers and refugees. Thisincrease not
only affected France but many parts of Western Europe, among which Germany and The
Netherlands.

France’ simmigrant population for along time wasmainly of Europeanorigin, and eventoday (i.e.
according to the 1990 census) they account for half, or 50.4 per cent, of all immigrants. However,
a clear shift away fromtheir predominance can be noted. Wherein 1962 only 21.3 per cent of the
immigrants had come fromother continents, in 1990 35.9 per cent originated fromAfrica (among
which 13.3 per cent from Algeria and 11 per cent from Morocco) and 11.4 per cent from
Asia (including Turkey: 4 per cent). Among European immigrants largest groups stem from Italy
(11.6 per cent), Portugal (14.4 per cent) and Spain (9.5 per cent) (INSEE 1996: 19) (see table
3.1).

For along time, the integration, both as a state and as a process, of these immigrants appears to
have posed little problems. The concurrence of labour market integration and the French policy
of assimilation - primarily through the educational system and, for citizens, military draft - made
theseimmigrants ' disappear’ into mainstreamsociety withinfew generations; only their surnames
hinting at foreign origins. By the mid-1970s this gradually changed.

Unemployment levels began to rise considerably and among those who became unemployed,
immigrants, especially those of non-European origin, were disproportionately hit. The
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unemployment rate for French citizens in 1995 stood at 9 per cent whereas for foreigners in
general it stood at 20 per cent, and for specific groups like Turks or Moroccans at around 37 and
36 per cent respectively (INSEE 1996: 85).
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Table3.1. Population (thousands) of France, foreign and domestic born
(including colonies and Overseas Territories), and nationality (1911 — 1990)
As%
Totd French French Tota of totd
Year Population  birth  Naturalized Foreigners birth  Naturalized Foreigners immigrants popula
tion
1911 39,192 37,652 85 218 127 168 942 1,110 2.8
1921 38,798 36,847 80 277 164 174 1,255 1,429 3.7
1926 40,228 37,384 45 325 187 204 2,084 2,288 5.7
1931 41,228 37,937 55 291 216 306 2,423 2,729 6.6
1936 41,183 38,220 100 288 248 416 1,910 2,326 5.6
1946 39,848 36,908 301 310 343 552 1,434 1,986 5.0
1954 42,781 39,571 295 245 377 773 1,520 2,293 5.4
1962 46,456 42,133 336 220 905 931 1,931 2,862 6.2
1968 49,756 44,009 297 402 1,766 1,019 2,262 3,281 6.6
1975 52,599 45,907 280 667 1,858 1,112 2,775 3,887 7.4
1982 54,296 47,169 254 845 1,991 1,167 2,870 4,037 74
1990 56,652 49,556 472 739 1,308 2,858 4,166 74

Source: INSEE 1997: 17
Note: Immigrant population calculated as al foreign born naturalized persons and foreigners
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Since the 1970s France has been going through a process of economic restructuring, away from
jobs in the primary and secondary sectors towards employment in the tertiary sector of the
economy. In 1970 services accounted for 49 per cent of employment, in 1997 thisfigure hasrisen
to 70 per cent. At the same time manufacturing went downfrom 24 per cent to 15.5 per cent (the
secondary sector as awhole from38 per cent to 25 per cent, respectively). Manua work hasalso
made way to an increasing number of office related jobs: the former in 1970 still accounted for
47 per cent of all wage and salary earnerswhereasthe latter kind of employment increased from
20 to 33 per cent.® Since these shrinking parts of the economy traditionally accounted for alarge
part of the employment of immigrants, their continuing high unemployment can, at |east to acertain
level, be explained by this process. However, not only did many immigrants lose their jobs,
perspectives for those entering the labour market has also become considerably worse than for
native youngsters. Authoritative sources find that racial discrimination isakey factor in thisand
an estimated 30 to 60 per cent of immigrant children face acute socio-economic marginalisation
(Inspection Générale des Affaires Sociales quoted in Hargreaves 1996; 612).

Inaddition, an increasing geographical segregation between middle class, often French, families
and members of ethnic minority groups can be observed whereby the latter are frequently found
in the poorer parts of the suburbs, or banlieues surrounding the major French cities. At the same
time, the social and political climate inwhichimmigrants and membersof ethnic minority groups
find themselves has clearly changed with the growing significance of the Front National, aparty
with xenophobia asitsraison d’ étre. It is against this backdrop that we are to examine French
integration policies.

3.1. Policies

As outlined in the introduction to this study, the base on which French policies towards
immigration and integration have been formulated in the past and, by and large, are still made
today, is an open one. Three factors have contributed to this basically welcoming attitude: the
demographic need for immigrants and the timing of the industrialisation process outlined above,
and “political changes associated with the rise of republicanism and colonialism.” (Hollifield
1994: 145). The republican ideal - which can be seen as something of a*“founding myth” of the
French State - madeliberal immigration and refugee policiesinto a cornerstone of French policy
makingasawhole. Inthisconcept equality of peopl e extendsbeyond those congtituting the* nation’

proper: i.e. newcomers should be treated equally. This also pertained to the French overseas
territories and to its colonial possessions in Northern Africa and is reflected in the granting of
French citizenship to their inhabitants. Due to these three factors, the economic and demographic
need for immigrants and the republicanideal, until 1974 immigrationwent virtually unchallenged
and unchecked. After the Second World War, the French Government set targets for theimportation
of labour, ranging from430,000 for thefirstfive-year economic planto 325,000 for the 1966-1970
plan. To assist the fulfilment of these goals a neutral (i.e. neither siding with the interests of
employers- nor with those of workers organisations) government agency - le Office nationale
d’ immigration (ONI) - wascreated with the task to ensurethe smooth recruitment and immigration
of foreign workers. However, in dally practice ONI mainly legalized the status of labour

16 INSEE homepage http://www.insee.frivalkeyfigur/fb012_a.htm, consulted in March 1998.
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immigrants ex post facto and the target figures bore little relationship to the actual, labour market
driven, immigration figures (Hollifield 1994. 150-1).

Asaresult of the economic downturn of the mid-1970sfor the first time the government explicitly
sought to restrict labour immigration and stimulate the return of redundant foreign workers.
Especialy North African immigrants met with the consequences of aturn in French policies:

(...) the change in French immigration policy in 1974 marked a sea change in the
thinking about immigrationin France. Suddenly immigrantswer e viewed moreasguests
than settlers, more as a liability than an asset. The French government also began to
back carefully away from official ties to former colonies in North and West Africa.
Whereas the various Gaullist governments of the 1960s had taken great pains to
maintain close political and economic tieswith France' sformer African colonies, even
if thismeant continued highlevel sof immigration, theadministration of Valéry Giscard
d Estaing was willing to sacrifice the special relationship between France and its
former colonies if this could help put an end to further immigration (Hollifield 1996:
155)

Not only did the immigration policy change, so did, not surprisingly asthe two are always
intertwined, integration policy.

By trying to respond to increasingly hostile public opinion and by attempting to use
foreign workers and their families to solve rising problems of unemployment, the
government (...) began to chip away at the foundations of the republican consensusin
the areas of immigration and naturalization. In so doing, they fanned the flames of
conflict between citizens (i.e., French) and immigrant workers(...). (Hollifield 1994:
156)

Like in other countries around that time, attempts to curtail labour immigration resulted in an
upsurgeinother typesof immigration, or, more correctly, it beganto take place increasingly under
aternative legal provisions, predominantly family formation and reunification. Undocumented
immigration increased as well. Subsequent hopes of banning legal immigrants from the labour
market, and thusreducing their incentive to migrate, werefrustrated by thejudiciary that eventually
prevented thisimpairing of civil and humanrights. In France the Council of State played acrucial
roleinupholding the State’ srepublicanvaluesand eventhough subsequent governments havetried
to further reduce immigration, many attempts stranded or were defused as aresult of interventions
by the Council.*’

Inthe 1980s, socidist led governments eased some of the strains onimmigration created by their
right wing predecessors by declaring an amnesty for illegal foreign workers, by expanding the
rights of association to foreign residents, and by curtailing the police’s authority to conduct
arbitrary identity checks (Hollifield 1994: 162).

" The Council does not have the formal power to reject or declare unlawful government decisions -
unlike the German Bundesverfassungsgericht or the US Supreme Court - but its moral weight is such
that in effect there appears to be little difference (cf. Hollifield 1994: 157).
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The victory of the republican“right” over the Socialists in 1993 again brought changesin French
immigration and integration policies. Under the infamous second Pasqua Law, named after the
Interior Minister, waiting times for family reunification were increased from one to two years.
Furthermore, naturalisation ceased to be automatic for Frenchbornsecond generationimmigrants
upon reaching maturity (loi Méhaignerie), and the powers of police and administration were
increased to check identities and detain individuals suspected of being in the country illegaly.

Current politics once more bring changes to French policies. One of the first acts of the socialist
Prime Minister Jospinafter taking over governmentin 1997 wasto commissionacritical appraisd
of immigrationand integrationpoliciesby the scholar Patrick Well, whose conclusions (1997) are
currently under debate inFrenchparliament. Inall likelihood, naturalisationpracticesareto return
to their former State, granting French citizenship according to the jus soli principle.

Frenchintegrationpolicies are of twotypes:. targeted and general. Targeted policiesarereserved
for immigrants, a category in France defined as newcomers who not as yet have become French
citizens. Onceimmigrants and their descendants have becomecitizens, only genera policiesapply.
Thisis an important consequence of the republican French tradition which, although challenged
inthe past decades, is still the leading principle in integration policies: the consequent denial of
policy-relevant differences between citizens, regardless of their ethnic background. The term
immigrant is, in policy making, and etymologically correct, reserved for those persons who are
bornabroad. Asfar as thisprinciple stresses equality beforethe law, few will argue against that.
However, it aso ignores cultural differences between individuals and communities and the
objective fact that some or even many persons, eventhough equal before the law, do not enjoy the
same opportunities to fully participate in society. In other words, by emphasising the presumed
assimilationist qualities of French society, the interests of immigrants and especially their
descendants and others who do either not want to assimilate into mainstream French society or,
perhaps more seriously, are not equipped to do so, remain out of reach of official policies.

Assimilation was expected to be the unavoidable result of a submersion into French culture and
hence remained unquestioned. This by and large changed with the settlement of considerable
numbers of Maghrebians fromthe mid-1970s onwards. Restrictiveimmigration policies affected
themmuchless than many of the previous immigrant categories because they either were French
nationals already or had easier access to France as aresult of the country’s special relationship
to itsformer colonies. Their presencegradually eroded the presumed self-evident character of the
assimilation process. Religion became the main contentious issue around which much of the
discussion about assimilation versus different, less far-reaching, forms of integration occurred.
(Weil and Crowley 1994: 113, Wihtol de Wenden 1998).

3.1.1. Targeted policies

Clearly the mostimportant French policy instrument towardsimmigrants is that of naturalisation.
For along time naturalisation was considered to mark the beginning of a successful integration
process, ending in the assimilation of the immigrant. As we saw, this principle no longer remains
unchallenged, from the side of immigrant communities, or from the side of the government. The
latter in 1993 decided that citizenship should not automatically be bestowed on any person born
in France upon reaching maturity. Instead it should be granted upon the immigrant’s request
between the age of sixteen and twenty-one, thus requiring the immigrant’ s initiative and choice:
par manifestation de volonté. The new rules, which came into force on 1 January 1994, at | east
for the time being, seemto havehadlittle effect onthe naturalisationrates among youngsters (Weil
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1997: 26). And even in spite of these revisions, French citizenship laws are still liberal for the
barriers imposed on French-born second generation immigrants are first and foremost symbolic
and clearly not insurmountablefor those who want to become French citizens. The main problem
as found by Weil (Op cit.: 28) is that those members of the second generation who are not duly
informed about their rights, or fail to seetheimportanceof acquiring citizenship, may at alater age
be unexpectedly faced with the consequences of having aless secure residence status and no full
socia and political rights.

For immigrants - i.e. those persons who are not French born - naturalisationis generally possible
after five years of legal residence and upon proof of sufficient knowledge of the Frenchlanguage
(and after two years for those who marry a French citizen) (INSEE 1997: 136).

The maininstrument for other targeted policiesisthe Fondsd'action sociale pour lestravailleurs
immigréset leursfamilles (FAS), ascheme whichisadministered by the Employment Ministry’s
Directiondela Population et desMigrations(DPM). FASfundsare mainly avail ablefor general
policies (50% of its budget goes to housing) but as far astargeted policies are concerned, these
are mainly spent on language courses and training for newcomers, like refugees and family
members of earlier immigrants. The budget FAS has at its disposal has more than doubled since
the early 1980s and to date stands at well over a billion Francs (1,210 in 1992, the latest figure
that could be retrieved) (Mahnig 1998: 38).

3.1.2. General palicies

Many morefunds, fromthe FAS or otherwise, are spent ontherevitalisationof urbanand suburban
nei ghbourhoods and economies, fighting crime, improving educationand reducing unemployment.
Althoughto aconsiderable extent immigrants and their descendants aretouched by these measures,
the allments they are meant to cure are defined in general terms. Inthewordsof Kruyt and Niessen
(1997: 33):

All problems are defined in general terms - social exclusion, public safety,
unemployment, deterioration of social cohesion - or in veiled language, such as ‘loss
of urban diversity'. The message is that there are no immigrant ghettos.

Current policies mainly aim to enhance the chances of teenagers and young adults.

These measures are not targeted solely at foreigners, but applyto young French people
too. They cover education, preparation for working life and, more generally, the social
environment. Mentoring schemes'® have been extended to provide support for young
peoplein finding and keeping ajob. The* Prévention Et&” schemes, called “ Ville, Vie,
Vacances’ since 1995, are targeted in particular at the most marginalized young
people, offering them social and cultural activities during the summer holiday period.

The stated objectives of the 1996 Urban Regeneration Pact (“ Pacte de relance pour la
ville”) areto combat exclusion in urban areas and encourage the occupational, social
and cultural integration of people living on high-density housing estates or in
distressed areas. Theprogrammeingeneral isfounded onprioritizing vulnerableareas

18 E.g. Le parrainage vers | emploi.
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according to their economic and social problems and on introducing positive
discrimination in the areas of the economy, taxation, education and housing. The aims
areto encourage enter prise creation (tax advantageous zones), provide jobsfor young
people in the 18 to 26 age bracket, restore equal opportunity through schools,
modernize and diversify housing, restore social harmony and strengthen the role of
associations (SOPEMI 1996: 101).

We have no means to evaluate the extent to which these general measuresareimplemented nor the
possibility to say much about their effects on the position of immigrants and their descendants.
However, as an example of a mgjor attempt at urban renewal we should point at the Grand
Littoral Project in Marseilles where the creation of jobs for those living in deprived areas was
achieved (De Rudder et al. 1997).

3.2.  Theposition of immigrants and their descendants on the labour market

Sincethereare no policies (minority policies or otherwise) that single out specific categories of
people other than foreigners, the French State has never perceived the need to collect data which
should help the evaluation of the societal position of members of ethnic communities. This means
that for the purpose of our analysis we basically have to restrict ourselves to those individuals
who are categorised asimmigreés; i.e. foreign citizens and naturalised first generation immigrants.
There are two major exceptions to this rule. Oneis found in a survey conducted by the French
Institut National d’ Etudes Demographiques (INED) in 1992 based on a sample.’® The survey
results publishedin 1995 (Tribalat and others 1995, Tribalat 1995) offer acomprehensiveinsight
in the position of immigrants and their descendants in most societal fields and thusis avaluable
source. Unfortunately, thissurvey wasaonce-only undertaking anditsfindingswill thereforeloose
their significance over time. Yet, for the moment they enable us to place other, regularly
enumerated statistics, from population censuses (the most recent being held in 1990) and annual
labour force survey’s in perspective. The population censuses bring us to the second main
exception to our rule. They are used by the Institut National de la Statistique et des Etudes
Economiques (INSEE) to establish cohorts of immigrants, who then together with their
descendants are monitored in each consecutive census thus providing alongitudina perspective.
This Echantillon Démographique Permanent (EDP) can, as Richard (1997) has shown, be used
to measure the labour market progress over time by foreigners and, more importantly, their
children. The French government seems to consider these data as somewhat sensitive asthey are
not made available to the general public and, instead, are predominantly enumerated for INSEE
in-house purposes (Richard, persona communication).

Table3.2 clearlyindicatesthatasfar asimmigrants (the French official definition, foreignersplus
naturalized first generation immigrants) are concerned, the unemployment rates both in 1990 and
1995 are nearly twice as high as they are for the labour force as awhole. Although this points at
present inequality inlabour market access, these data do not indicate anincreasing disintegration
trend from 1990 onwards. Among men in both categories unemployment rose with around 40 per
cent. Whereas for the female part of the total |abour force unemployment rose, immigrant women

19 Containing 12,500 persons who were born abroad (accounting for approx. 1 in 20), 2,500 persons
born in France but having at least one foreign born parent (as these immigrants populations settled
relatively early; Algerians, Spaniards and Portuguese), and 2,600 subjects from the population as a
whole.
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unemployment figures dightly dropped. Thisdecreaseis solely accounted for by women over 40
years of age; among the youngest categories, natives as well as immigrants, in contrast, a
substantial increase can be noted. One way of explaining this phenomenon would be that these
elder women previously were not present on the labour market and only entered after their child-
rearing period. It seems likely that they looked for ajob without registering as being unemployed
and only entered the statistics once they managed to find it. Meanwhile, [abour market access for
the youngest immigrantsisincreasingly problematic.

Looking at the (former) nationalities of the immigrants who are active on the labour market, we
find significant differencesintheir rates of unemployment. Behind the al ready considerabl e higher
average figure for immigrant workersof 18.8 and 21.8 per cent for men and women respectively
shown in table 3.3, hide even higher figures for African, Turkish and Asian immigrants. Among
them, Turks, and especially Turkishwomen, suffer the highest unemployment levels. Immigrants
fromEU-countriesdo much better, especially Portugueseand, probably, immigrantsfrom countries
not specified intable 3.3, ranging at similar or lower levels than apply to French native workers.

Three explanations for the low unemployment |evel s of EU-immigrants, as compared to the other
groups, come to mind. First of all, there is likely to be a difference in skill levels. Thisis
exemplified by the fact that EU-immigrants show a stronger presence in mediumand high skilled
jobs (table 3.4), where, as we have discussed in the introductory chapter, demand isincreasingly
present. Secondly, economic developments in countries of origin are likely to play a significant
role. Even if a non-EU immigrant faces prolonged unemployment in France, perspectivesin his
country of origin may be even bleaker, especially when he currently has a claimto unemployment
or social benefits. The third factor may be related to immigration policy. The freedom to move
withinthe EU for the purpose of taking up employment, doesnot extend to third-country nationals.
Inother words, anEU national facing unemployment shall easily be tempted to returnto hiscountry
of origin or another EU-State in order to try his luck elsewhere. Moreover, thereis aways the
possibility to return to France once more. These options are not available to other immigrants.
prospects of moving to another foreign country are small and returning to the country of originfor
aprolonged period of timeislikely to bar afuture resettlement in France.

Table3.2. Unemployment among the economically active population (eap) in France
1990 and 1995, total labour force and immigrants, in per cent

1990 Tota EAP Immigrant EAP 1995 Total EAP Immigrant EAP
Men 7.0 13.7 9.8 18.8
15— 24 years 15.3 30.5 21.0 37.2
25 -39 years 6.7 13.6 9.7 19.8
40 — 49 years 4.6 11.3 7.8 17.2

50 and over 5.4 11.7 73 15.6
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Women

15— 24 years

Total

12.0

23.9

12.2

8.5

8.0

8.9

22.7

30.5

25.6

17.8

16.6

16.6

13.9

32.2

14.8

10.0

8.2

11.6

21.8

39.0

259

174

12.4

19.9

31

Source: INSEE 1997: 85
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Even though the categories used by the INSEE to classify the French labour force seem somewhat
arbitrary and vague, table 3.4 indicates a segregation between immigrants on the one hand and
Frenchnativesontheother. Withinthe immigrant popul ation, furthermore, marked differencescan
be found.

French natives are less employed as ‘workers' and those who are, are more likely to be skilled
workers. Instead they show a clear predominance in the intermediary and higher skilled
professions. Because the last column shows all members of the labour force, i.e. including 7.1 per
cent immigrants, figures for just French natives would even be somewhat more pronounced.

Table3.3. Unemployment among immigrants (male and female) in France

in per cent, 1995
Country of origin Men Women
European Union* of which: 8.8 10.7
Spain 13.2 11.3
Italy 11.9 11.2
Portugal 7.1 8.9
Algeria 26.5 36.0
Morocco 28.7 43.3
Tunisia 28.1 28.5
Black Africa 26.2 31.2
Turkey 29.3 44.7
SE Ada 17.4 251
Other countries 16.8 20.1
Total (19.9 (Table 3.2)) 18.8 21.8

Source: INSEE 1997: 85* The EU of then still 12 member states
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Table3.4. French labour force according to selected nationalities
and socio-professional category*, 1995 in per cent

Socio-
prg;;”a' Algaia MO'OCCO Bl Tota  Totd
egory Total  Spain Italy Portugal Africa immigrants France

Farmers 08 15 08 03 0.2 0.2 — 07 36
Craftsmen, 9.1 11.3 15.8 6.9 9.4 5.2 7.6 9.0 7.5
traders,
entrepreneurs
Officids, 9.0 9.4 7.0 1.1 4.3 5.5 9.7 9.3 13.0
highly skilled
Intermediary  11.7  13.3 15.6 7.8 9.4 6.8 11.7 105 21.0
professions
Employees 253 28.0 22.3 27.3 22.7 19.1 31.3 242 28.4
Workers 441 365 385 56.6 54.0 63.1 39.6 46.3 26.4
of which:

Quadlified 286 226 29.4 35.6 28.5 30.0 20.1 27.4 17.3

Unqudified 139 11.2 9.1 18.9 25.0 25.8 19.1 171 8.2
Total
percentage 100.0 100.0 100.0 100.0 100.0  100.0 100.0 100.0 100.0
Absolute x 731 118 106 401 188 153 107 1,576 22,120
1,000

Source: INSEE 1997: 75

* QOriginal designationsof these categoriesrespectively are: agriculteurs exploitants; artisans, commercants,
chefs d' entreprises; cadres, professions intellectuelles supérieures; professions intermédiaires; employés;
ouvriers (ouvriers qualifiés, ouvriers non qualifiés)

** The EU of then still 12 member states.
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The divergence between EU-immigrants and others we can further examine by using the INED-
survey of 1992. In Tribalat and others (1995: 240) table 3.5 can be found:

Table 3.5. Time spent during potential labour market activity, country of origin, in per cent
total duration of phase spent in the following situation, in per cent

Origin Employed Unemployed Non-active Unstable Total
Algeria

Men 80.1 6.0 55 84 100
Women 33.7 14.6 27 9.0 100
Total 66.1 8.6 16.7 8.6 100
M orocco

Men 79.8 6.3 5.0 89 100
Women 41.9 116 38.7 7.8 100
Total 68.5 7.9 151 8.6 100
Portugal

Men 90.0 17 37 4.6 100
Women 70.7 50 189 54 100
Total 811 3.2 10.7 5.0 100
Spain

Men 91.6 18 32 34 100
Women 69.2 2.8 23.6 4.4 100
Total 80.6 2.3 132 39 100
SE Asia

Men 68.9 6.3 14.6 10.2 100
Women 477 113 32.8 82 100
Total 59.2 8.6 230 9.3 100
Turkey

Men 76.8 7.9 54 9.9 100
Women 331 18.0 40.2 8.7 100
Total 64.3 10.8 15.3 9.6 100
Black Africa

Men 66.0 7.0 16.3 10.7 100
Women 33.7 15.9 414 9.0 100
Total 52.4 10.8 26.9 10.0 100
Total

Men 82.3 4.6 5.8 7.3 100
Women 54.9 8.8 295 6.8 100
Total 71.6 6.3 151 7.0 100

Source: Tribalat and others 1995: 240
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Among immigrants, who inalmost half of the cases are employed as ‘ workers', the EU immigrants
are disproportionately found among the skilled workers, whereas among immigrants from less
devel oped countriesthe numbersof skilled workerscome close to those of unskilled workers. The
factthatimmigrantsfromBlack Africado not fit this patterncompl etely becausethey are generally
underrepresented among the workers and strongly present among the employeescantentatively be
explained out of a selective emigration process: not so much low skilled persons left but those
who belonged to the socio-economic €lite in the Francophone Sub-Saharan former French
colonies.

Most relevant for our present purpose are in table 3.5 the columns enumerating (un)employment
and an unstable, precarious situation. Inactivity, i.e. notbeing present onthe labour market, isless
relevant as we have no way of knowing whether inactivity is the result of a free choice (e.g.
pursuing a study, caring for children, affluence) or because of restrictions.

If we compare the figures from table 3.5 with those yielded by a control group taken from the
entire population (table 3.6) we find that they are nearly similar to the ones for immigrants:

Table 3.6. All respondents, time spent of potential labour market activity, country of origin,
in per cent total duration of phase spent in the following situation, in per cent

Control group Employed Unemployed Non-active Unstable Total
Men 82.9 3.0 9.4 4.7 100
Women 67.3 54 20.6 6.7 100
Total 75.2 4.2 14.9 5.7 100

Source: Tribalat and others 1995: 240

At first glance, this may seemodd. When, however, we haveasecond look at table 3.5, it becomes
clear that behind the average figures for the entire immigrant population hide considerable
differences. Immigrants from countries currently belonging to the EU - Portugal and Spain- make
up aconsiderable number of the first and second generation immigrant population and since they
have very low unemployment rates, they compensate strongly for the much poorer labour market
position of Algerians, Turks, Sub-SaharaAfricans, and to alesser extent those fromMorocco and
South East Asia. Among those women, and most notably those from Sub-Saharan Africa and
Turkey, appear to be in an especially vulnerable position.

The Echantillon Démographique Permanent (EDP), al so partly used to create the samplefor the
INED survey leadsto similar conclusions. In the 1975 population census 15,345 children were
identified from families whose head was either aforeign citizen or a naturalised French citizen.
Of those children 74 per cent was also present in the 1990 survey, by which time they al had
reached adulthood. Analysing EDP data and correcting for such variables as age and educational
attainment, Richard (1997) concludes that the ethnic background of the survey’s subjects is
indisputably a factor negatively correlating with these young peopl€e’s chances on the labour
market. Especialy, young people with a North African background face labor market
discrimination.The above conclusions are reflected in the average wages earned by immigrants
compared to natives.

Table 3.7. Average annual family incomes (couples with children) in 1991, in per cent
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< 90,000 Francs 90,000 — 120,000 120,000 — 160,000 >160,000 Francs

Fr. Fr.
Algerians 20 32 31 11
Moroccans 16 34 27 23
Portuguese 13 22 33 32
SE Asans 13 23 30 33
Spaniards 14 19 29 39
Turks 27 39 23 11
Black Africans 24 29 25 23
Control group 9 16 23 52

Source: Tribalat and others 1995:; 201

Table 3.7 shows that differences between immigrants and natives in average incomes is not
particularly striking for the middle incomes between 120,000 and 160,000, but if we look at the
lowest and high income categories marked differences catch the eye. Whereas over half of the
families in the control group earn more than 160,000 a year, no immigrant category comes even
remotely close to such a score and, especially among Turks and Algerians only few families
manage to accrue such an income (which, by the way, is still only set at a minimum of approx.
$25,000, £17,700 or DM 47,000 and hence not particularly high to begin with). Among the
smallest earners, immigrant familiesin contrast are disproportionately present: Turkish families
are three times as likely to have to make do with a minimal income than families in the control
group of native born. In the 90,000 to 120,000 bracket they are still more than twice as likely to
be found, as are Algerian and Moroccan families. If we want to predict the direction the labour
market segregation will movein- in terms of differencesin unemployment rates and in the types
of professions immigrants and French nativesare found in - we need to eval uate the devel opments
in the educational system and look at possible barriers for young people leaving school and
entering the labour market.

3.3. Theeducational system

Wherelabour market statistics based on the distinction between ‘immigrant’ and ‘ non-immigrant
or native already pose serious problems, thisis even more the case when we seek to evaluate the
position of second or third generation immigrants in the educational syssem. The proportion of
pupils and students of foreign descent but who are born and bred in France, and hence not
statistically enumerated, islikely to be large. This especially pertainsto children who are over
eighteenyearsof age, the age at which most second generation children become Frenchcitizens.
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INSEE data basi cally show that immigrant children of non-European background are faced with
considerable disadvantages when entering the educational system. However, this is not very
surprising when taking into account the socio-economic position their families are in. Whereas
among French natives only 15 per cent of the fathers and 16 per cent of the mothers have left
school without adegreein secondary education, thesefiguresare 64 per cent and 77 per cent for
Turkish parents respectively. Among Maghrebian parents these figures lie higher till (INSEE
1997: 67). Moreover, these children come from considerably larger families than their French
fellow pupils (onaverage aFrenchfamily has 1.7 childrenagainst 3.1 in Turkishfamilies). Their
parents spend considerably less per child onits education (FF 742 against FF 3,344 annually) than
French parents do (lbid.). A further disadvantage precisely stems from the fact that pupils are
immigrants: their initial socialisation took place in aforeign language. Indeed, in majority these
children arrive during or past kindergarten age (INSEE 1997: 56).

Seventy-five per cent of French-born children manage to complete elementary school without
repeating one or more classes. The same is only managed by half the immigrant children (48 per
cent). Evenacomparisonwith native children of working class families (64 per cent), still |leaves
immigrant children lagging behind. Oncein secondary school, differencesbetweenworking class
children and immigrant children looses its significance but a marked gap between those two
categories and the average for native born pupils remains. Forty-one per cent of the immigrant
childrenfinishessecondary education(college) successfully without repeating aclass. For French-
bornworking class childrenthisfigureis 44 per cent. The average for all native born children, in
contrast, is 57 per cent (INSEE 1997: 56-7).

Although these findings are no reason for being cheerful as they indicate that the French
educational system does not manage to even out class or socio-economic related differences
between pupils, they should not surprise us to any great extent as far as they pertain to children
who themselves are immigrants. Indeed, the fact that they perform about the same as native
childrenfromworking class families, indicates the school system’ sability to integrate immigrant
childrento an extent similar to that of comparable native children. According to our definition of
integration as a state of being, this then should be considered to be brought about.

The above data only discern betweenforeign born and French born children. There is no further
differentiationin INSEE’ s publications between nationalities of immigrant children. Nor canwe
differentiate among children born in France, anong whom are to be found many pupils from a
range of ethnic backgrounds. Asto thefirst problem, itisconceivablethat suchadistinctionwould
be possible onthe basi s of raw data of the survey these figures are derived from; i.e. the Ministére
de |’ Education nationale,de |’ Enseignement supérieur et de la Recherche's national panel of
1989 among pupils in secondary education (second degré). Not all variables covered by the
survey, however, areknownto us. Whether plans exist for another cohort study is equally unclear.

The relevance of adistinction between ethnic background can be found in the survey results of
Tribalat and others 1995 (see table 3.8) which show considerable divergence in educational

attainments of persons who arrived inFrancebeforethey reached their seventh birthday. Although
they may still have alinguistic disadvantage compared to French born children, they went through
all or nearlyall of their school careersin France. Turkishpupilsperformconsiderably poorer than
all other immigrant children: 37 per cent leave the educational system without a degree and only
17 per cent manage a Baccalauréat or higher.
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Table3.8. Educational attainment of immigrantsin France who arrived before age 7,
1992, in per cent

Country of origin Without degree

<BEPC CAP-BEP >Bac
Algeria 13 6 43 38
Morocco 27 12 31 30
Portugal 26 9 47 18
SE Asa NA NA NA NA
Spain 14 14 41 31
Turkey 36 13 34 17
Black Africa NA NA NA NA

Source: Tribalat and others 1995: 260

BEPC = brevet d' études du premier cycle, equivaent to the UK’s O-Level; BEP = brevet d’ éudes
professionnelles, a secondary professional education; CAP = certificat d’ aptitude professionelle, a
secondary technical education; Bac = Baccalauréat, equivalent to A-Level

As to the second problem, we partly face the same barriers as discussed earlier: once a person
becomes a French citizen he is statistically ‘lost’. The Ministry of Education does enumerate,
however, how many foreign children are attending French schools.

The 1991-1992 school year saw 48,586 Turkishchildrenin primary school (including pre-school
or kindergarten), 29,061 in secondary education (INSEE 1994: 49, 51). But thenwe do not know
whether they are immigrants or children of immigrants (and of what generation).

Inconclusion, attempts to evaluate the educational career of the descendants of immigrants based
upon government statisticsis only possible as far asthey are still foreign nationals. This means
that there is no way to establish whether the lega integration of immigrants - which is
accomplished upon naturalisation - is accompanied by further integration by means of the
educational system and, subsequently, on the labour market.

3.4. Enteringthelabour market

We have seen that children of non-European descent appear to do less well than native and EU
childreninthe educational system, and this pertainsto Turkishchildreninparticular. Thisalready
predestines difficulties upon entering the labour market in general terms and especially when
hoping for upward mobility relative to the first generation’ sattainments. Furthermore, as Richard
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(1997) showed on the basis of the EDP, they are faced with discrimination, especially under
conditions of a shrinking labour market when competition is strong and employers can afford to
be ‘choosy’. Analyses based on this panel survey were only possible for those categories of
immigrant children that were of significant size in 1975: 3,277 children of Italian origin, 2,983
Portuguese children, 2,955 Algerians, 2,637 Spaniards, 679 Poles, 637 Moroccans and 467
children of Tunisian origin. Turkish family reunification and -formation at the time were still at
their initial phases. Once children enumerated in the 1982 census come of age, and a new census
has been held, more current figures should become available.

Though possibleto proof withthe help of statistical data, evidence of racial discriminationisvery
hard to find in individual cases. Observers recount numerous instances where employers
preferences were likely to be racially biased, but barring explicit statements on their side, little
action can betaken (De Rudder et a. 1994, 1997). If ethnicity does not exist, or at any rate is not
significant in terms of policy making, governments are unlikely to want to acknowledge its
relevance for other actors.

French law has no “ positive” legal instrument to halt or prevent either indirect
discrimination or, more particularly, institutional or systematic discrimination, since
it has no means of taking account of groupsthat arein aminority situation. Nor can it
promote positive discrimination measuresto offset the collectiveinequalitiesthat have
been inherited from the past. (De Rudder et al. 1997: 5)

Thisfundamentd attitudeisfurther exemplified by the continuousrefusa by the French government
to enter international treaties and conventions that aim to protect the interests of national, ethnic,
linguistic or religious minorities (Op.Cit.: 4).

Frenchlaw does prohibit discriminationonracial grounds, asit’ saclear breachof the republican
concept of equality, but the burden of proof lies with the plaintiff, who not only hasto prove that
discriminationtook place but also that is was anintentional act (Op.Cit.: 5, MacEwen1995: 129),
rendering suchproof virtually impossibleto deliver by individual victims.* To animportant extent
thisresults fromthe fact that discrimination charges have to befiled under provisions in the penal
code and cannot be filed under those of civil law where the benchmark for proof may be lower.

3.5. Concluson

Inthis country report we have restricted our eval uationto the position of immigrants on the labour
market and in the educational system. It was, furthermore, based on secondary sources which by
and large are of a statistical nature. We have not come across such data on the specific
effectiveness of such programmes like the Pacte de relance pour la ville which therefore hasto
remain out of view. We can only safely assume that the position of immigrants and their
descendants would be worse without such efforts.

It has become abundantly clear that the positionof immigrants and their descendants, asfar asthey
stemfromnon-European countries, is problematic. Thisconclusionis based on the apparent high

%0 See Haut Commission de I'integration quoted in Draft Manual on Equality, ILO.
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unemployment levels and difficulties experienced by school leaversto find suitable employment
relative to French natives. Important to note is that the educationa system does seem to be able
achieve a considerablelevel of integration. Immigrant children, by and large, and in spite of their
obvious problems i n adapting to the Frenchlanguage and culture, during their secondary education
reach educational levels comparable to native children of similar socio-economic background.
Renewed disintegrationoccurswhenthey enter the labour market, afact that canonly beexplained
by the presence of wide spread discrimination and geographical segregation.

Furthermore, there are good reasons to expect this disintegration trend to reach beyond the
population we have statistical data on. It isindisputable that sections of the larger French cities
know high levels of deprivation in terms of employment, income and housing quality, that
especialy concern persons of foreign, mainly North African, descent but who are also in many
instances French citizens.

Compared to the decades before 1974, when non-European immigrants came to France because
of good prospects of finding employment, disintegration hasoccurred, asa process leading to the
current state of affairs.

Although French data are generally only current on the moment population census data become
available and by and large only allow for a distinction between nationals and first generation
immigrants, these data do allow for an analysis of integration on the labour market and in the
educationa system, especially when coupled with the EDP. This means that, in principle, the
effectiveness of targeted policies, whichin France only address immigrants, could be established
asfar astheyaimat integration defined inanarrow sense. Unfortunately, we had no accessto EDP
data.

If we want to measure the level of integration as defined inabroader sense, the situationis more
ambivalent. Compounded with the fact that integration in fields other than the labour market and
the educationa system should be resulting from general policies and is arguably even more
important for the naturalised immigrants' descendants about whom we know little, there appears
to be aserious lack of data by whichto evauate the effectiveness of genera integrationpolicies.
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4. Country Report Germany
4.0. Introduction

Not unlike France, Germany has along tradition of labour immigration - Poles coming during the
industria revolution, workers from Italy, Belgium and The Netherlands shortly before the First
World War, East Germans and repatriates fromformer parts of the German Reich after 1945, and
‘guestworkers’ fromTurkey, Y ugoslaviaand other countries shortly afterwards - yet, the German
State has never acknowledged the possibility that this might mean that Germany is a country of
immigration. Generally speaking, immigrants are not supposed to settle, unlessthey are of German
descent. Thisfundamental stance hasits consequencesfor Germany’ simmigrationand integration
policies.

During the period that Turkish and other ‘guest workers' arrived to fill vacancies for unskilled
labour in the primary sector of the German economy, their arrival was applauded. However,
already then no permanent settlement was envisaged, neither by the German authorities, nor by
most of the migrants themselves. Mechanisms were put in place that should ensure thisto remain
the case. Labour rotation wasthe maininstrument. A guest worker should stay with an employer
for a pre-arranged period of time, return home, and be replaced by another guest worker. This
principle soon eroded as employersfound itimpractical toinvest time and money inthe continuos
training of newly arrived workers. So in practice many migrants stayed for longer periodsof time
but their residence status was tightly linked to their employment status:. prolonged unemployment
ending the legal residence of the guest worker concerned. Hence, integration other than on the
labour market was not a goal of governmental policies.

Like in France and The Netherlands, guest worker recruitment came to a halt inthe 1970s, 1973
in the German case. Subsequently, several processestook place. For one, the employerstried to
siimulate the return of workers who's presence was not longer deemed necessary. Already
between 1973 and 1981 this caused an estimated 650,000 Turkish workers to return to their
country of origin (Mertins 1983). In 1983 the government started a comprehensive return
programme.? |t is not precisely known how many people returned as aresult of these incentives
but between 1982 and 1986 the net-migration rate of Turkish citizens in Germany was negative
(Lederer 1997: 188, 193). However, and secondly, those Turks who choose to remain in the
country increasingly started to bring over their families from Turkey. In the longer run this meant
that the Turkish population did not decrease and, instead, hasremained ontheincrease since 1986.
Lastly, the fact that prolonged unemployment endangered a guest worker’ s residence permit made
themlook for other economic opportunities. Being sel f-employed (at timesby usngaGermanfront
manfor thisbusiness) was an option probably morefrequently and earlier used thanamong Turks
in other countries of settlement (cf. Sen 1989).

With some exceptions - e.g. in the case of Polish and Czech temporary workers - present day
Germany retains its restrictive immigration policy towards all persons who are not EU-citizens
or ethnic Germans (Aussiedler). As a principle, the bottom-line is that Germany is not a country
of immigration and foreigners are only alowed to settle when international or other obligations
|eavesthe Germanauthoritieswith no alternative. Meanwhile, Germany hasintherecent past seen
by far the largest numbers of asylum seekersamong the EU’ s States, both in relative and absolute

21 DM 10,500 was offered per family and an additional DM 1.500 per child. Premiums paid for pension
schemes would be reimbursed.
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terms. Including the Aussiedler and other immigrants they arguably made Germany into the most
significant immigration country world-wide during the early 1990s (Doomernik 1997b). This
stance towards immigration has its consequences when it comes to formulating integration
policies. Legd integration has little priority as the level of the immigrants' integration on the
labour market and into German culture is seen as the prerequisite for the extension of full legal
rights. Until such integration, bordering on voluntary assimilation, has taken place, the option of
returnshould remain open and visible. If immigrants havelived in Germany for aprolonged period
of time (as arule ten to fifteen years)? and are prepared to relinquish their old nationality, they
can become German citizens. From the State’ s point of view this then implies that the immigrant
has ceased to be ‘different’ and has become thoroughly German. This is not to say that labour
marketintegrationis not apolicy issue. Indeed, the German government i sincreasingly concerned
with the labour market position of immigrants and has developed policies to enhance the
immigrants chances. But at the same time, returnmigrationis seen as a viable option that should
be brought to the immigrants' attention.

It should be pointed out that the idea of Germany as a homogenous and non-immigration country
does not go unchallenged. In al larger political parties, and especially those on the left, for the
past few years strong voices can be heard advocating a more liberal and realistic conception of
Germany as a non-homogenous State and the place immigrants should have within it. Already by
the end of the 1980s attempts were made to grant local voting rights to foreign citizens in some of
the States (Lander) governed by the social democrats (SPD) (e.g. North Rhine Westphalia). The
constitutiona court (Bundesverfassungsgericht) ruled that granting suchrightswould be abreach
of the German Basic Law. And currently, debates centre around such questions like whether it
would beadmissiblefor foreignersto be naturalised without relinquishing their former nationality,
or whether Germany should adopt integration policiesleading into the directionof amulti-cultural
society. For the time being, however, integration policies are not brought into line with those
ideas; i.e. onthefederal level, for theindividual Lander have a considerabl e amount of autonomy
whenit comesto devising and implementingintegrationpolicies- differenceswe cannotdojustice
in this study.

In practice this means that by far the largest number of Turkish immigrants are still statistically
logged asforeign citizens, and so are their children. Naturalisation rates are nevertheless on the
increase. In 1995, 31,578 former Turkish nationals became German citizens (Beauftragte der
Bundesregierung etc. 1997c: 14) bringing the naturalizationrate for Turksto 1.57 per cent of the
Turkishpopulation (Beauftragte der Bundesregierung etc. 1997a: 11) whichis notstrikingly high.
In contrast, the largest numbers of recentimmigrants, i .e. the Aussiedler who are Germans, are not
foreigners, and as aresult are quickly ‘lost’, statistically speaking. However, and not without
paradox, since we choose to focus our attention on Turkish immigrants, our evaluation isgreatly
helped by this effect of current German policies.

Table4.1. Foreign nationalsresiding in Germany, 1994 - 1996

22 Seven years for recognised refugees, eight years of residence for the immigrant’s children.
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Nationality 1994 1995 1996
Europe 5,776,691 5,917,080 6,003,943
of whichEU 12-15 1,560,998 1,808,411 1,839,851
of which Turkey 1,965,577 2,014,311 2,049,060
Africa 292,163 291,218 298,643
America 108,310 108,359 109,598
Asa 665,086 705,397 743,468
Total 6,990,510 7,173,866 7,314,046
Auslanderzentralregister, quoted in Bundesministerium fir Arbeit und Sozialordnung,
Source:
1998.

Table 4.1. shows that Turkish nationalsare by far the largest non-German immigrant population.
Natural increase of the Turkish population for the past few years lay at 45,000 on average. Net
migration of Turkish citizens in 1994 and 1995 respectively stood at 17,583 and 43,221, taken
birth rates and net migration together the annual increase should be considerably higher (14,000
in 1994 and 52,000 in 1995 (Stati stisches Bundesamt quoted i nBundesministeriumfir Arbeit und
Soziaordnung 1998) than the official data represented intable 4.1. These discrepancies seem to
indicate that even with a population that, by virtue of its nationality istraceablein all relevant
statistics, it till is difficult to maintain completely compatible data bases.

Here we should point at some recent devel opments that set Germany apart from France and The
Netherlands. The unique unification process of East and West Germany in 1990 had quite afew
direct, and especiallyindirect, consequencesfor the country’ sforeign popul ations. Ineconomical
terms, the unification process caused a considerable upsurge, mainly as a result of decades of
unfulfilled consumer demand fromthe eastern part of the country. Thisriseineconomicoutput did
not last very long though. Fromas early as 1992 it became clear that the German economy wasin
for amajor restructuring process. Productivity went down, unemployment level s went up; notonly
inthe easternpart of the country where many firms were closed downand large numbersof people
lost their jobs, but also inthe West. Especially hard hit are those sectors where low and unskilled
labour isconcentrated: the primary economy where many immigrants tend to find employment. The
government’s abilities to deal with these developmentsis severely hampered by the huge costs
involved with the reconstruction of East Germany’ s economy, infrastructure and institutions.

Coinciding with German reunification was a strong increase in acts of violence towards
immigrants (Béhning 1996). Several of those made headlinesall over the world and caused great
concern, abroad as well as in Germany itself, but many others remained virtualy unnoted.
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East GermanNeo-Nazis, whose part of the country until today only knowsrel atively few residents
of foreign origin, showed themselvesto be especially aggressive. But also in Germany’ swestern
half xenophobia and violence markedly increased.

In this report we will focus our attention on what used to be Western Germany, for it ishometo
virtually all Turkishimmigrants and their descendants. Immigrantsinthe Easternhalf aresmall in
number. They either are post-1990 asylum seekers and refugees or former guest workers of the
German Democratic Republic, predominantly from Vietnam.

4.1. Policies

Wehavealready briefly discussed the rel ationship between integration and immigration policies,
a relationship that is probably more salient in Germany than in France or The Netherlands. A
secure residence permit in Germany is closely tied to the ability of a foreigner to provide for
himself (or of being provided for, asis the case with dependant relatives). Although the Lander
haveacertain amount of discretionary power whenit comesto the implementationof immigration
policiesand canthusberigid or moretol erant, becoming unemployedin Germany, and particularly
becoming dependant on social security, in many instances puts a foreigner’s legal position at
considerable risk.

Depending onthe duration of legal stay, aforeignersresidence status can gradually become more
secure. Current German aliens law basically knowsthreelegal statutes: limited residence permit
(befristete Aufenthalterlaubnis), unlimited residence permit (unbefristete Aufenthalterlaubnis),
and an establishment permit (Aufenthaltsberechtigung). It is only this latter status that allows a
foreigner to remain in the country even when he needs to claim socia security benefits for any
longer period of time. Upon renewing his residence permit, aforeigner may claim to be granted
the next secure status, provided he fulfilsthelegal requirements (to list the conditions for the most
secure status: being financially independent, having no substantial criminal record, having
sufficiently large living quarters, having secured a future old age pension). If, however, hefails
to file his clam, eg. out of ignorance about his rights, an improved status is not automatically
bestowed uponhim. Ineffect, only relatively few immigrants, even among those 40 per cent who
haveresided in Germany for over fifteenyears, have attained this most secure status (Groenendijk
et a. 1998: 48). Among Turks only 26 per cent holds the most secure residence status
(Aufenthal tsber echtigung) (cal culations based onder Bundesregierung etc. 1997a: 28). Whether
this is because of being unable to fulfil all the requirements, or because of a reluctance to
encourage immigrants to apply for it fromthe side of the aien police, it still means that many
immigrants will experience a permanent or lengthy sense of ambivalence and a reluctance to
integrate. Indeed, by stressing the fact that many immigrants have (as yet) no rightful place in
society, anmunitionmay belent to those seeking to incite feelings of xenophobiaamong the native
German population.

Nevertheless, the German Government does seek to maintain and develop policies that should
enhance the professional integration of its foreign residents. Policies to this end are both of a
targeted and general nature.

4.1.1. Targeted policies

Germany knows several targeted integration policies; large efforts are made to facilitate the
integrationof recogni sed refugeesandAussi edl er . Both categories haveaccessto language courses
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and arange of privileges. These categories of immigrants are free to decide whether they want or
need to study German or need other training opportunities. In principle they may rely on social
security benefits for therest of their lives without seeking to participate in German society to any
considerable extent. However, German authoritiestry tointegrate them(with the exception of old
age pensionersand the handicapped) into the labour market as quickly as possible. The procedures
envisaged are broadly asfollows:

Social security benefits are only meant to support people until they either take up aregular study
(for those who have not yet a learned profession) for which grants are available or come under
supervision of theemployment exchange. Before this happens, theimmigrant hasto bring proof of
past employment in his country of origin. When they do they are granted unemployment benefits
(whichare substantially higher than social security) and are offered alanguage course. Whenthey,
subsequently, are not yet deemed fit for the German labour market they may be schooled further
intheir old professionor betakeninto aretraining programme. Thisentire processof professiona
adaptation may take up to three years, provided the immigrant does not loose time along the way.
If he does not manageto find ajob afterwards himself, the immigrant perhaps may joinatemporary
work scheme (Arbeitsbeschaffungsmassnahme, ABM), initiated and funded by the Ministry of
Labour.

The generous facilities made available to refugees and ethnic Germans are not extended to other
newcomers, pointing out once more that immigration policies can make a considerable difference
for integration policies and which immigrant is eligible to enjoy them (see also Seifert 1997).
Nonethel ess, al so members of former guest worker popul ations are subject to particular facilities
aimed toimprovetheir chancesonthe Germanlabour market. Especially during the past few years
the German Government has increased its efforts to enhance the integration of Turkish and other
immigrants fromformer recruitment States. At the heart of thoselie policiesamed at young people
in the phase between leaving school and joining the labour force. They can receive extra job
oriented training and language courses. Thelatter is also availablefor elder immigrantswho, often
after decades of employment, find their language capacities to be insufficient when looking for
aternative jobs (Bundesministerium des Innern 1997). The German government, furthermore,
acknowledges the fact that foreign women are in an especially vulnerable position.

Foreign women, who until now predominantly occupied themselves with the care of
their families and therefore have insufficient language proficiency shall (...) be
motivated to be trained and find employment (Op.Cit.: 27, author’ strandlation).

Every year language courses for about 24,000 women are funded by the Federal Employment
Services.

4.1.2. General policies

Inaddition to the targeted policies mentioned above, thereare general policiesaimed at the [abour
market integration of disadvantaged persons, especially the young. All those are basically run by
the employment exchange. The Federal Employment Services, the Bundesanstalt fur Arbeit,
functions as their umbrella organisation and sets, in association with the Ministry of Labour, the
broad policy goals.

In 1996 about 14,500 young foreigners joined employment oriented programmes
(berufsvor ber eitende Bildungsmassnahmen) accounting for 21.1 per cent of all participants(15.3
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per cent if calculated for the entire Republic) (Bundesministeriumdes Innern 1997: 22). Another
51,000 disadvantaged youngsters participated in programmes offering support to those who join
in-house or on-the-job training programmes® where conditions are not always optimal for the
pupils with learning difficulties. In addition, 19,300 pupils received such training in non-
commercial State sponsored firms (Uber betriebliche Einrichtungen) (Op.Cit.: 23). A last magjor
effort consist of a category of training, retraining and experience building programmes
(Fortbildung, Umschulung und Einarbeitung), again co-ordinated and funded by the Federal
Employment Services. In 1996 39,500 foreigners benefited from these facilities, 94 per cent of
whom were unemployed at the time (Op.Cit.: 26). The sources quoted do not enumerate the
relative proportionsof foreign/national participantsintheseschemes. Judging fromtheoveral size
of the foreign population relative to Germany’s population at large, it seems safe to assume
foreigners to be more likely to be among their beneficiaries than native Germans.

4.2. Thepostion of immigrantsand their descendants on the labour market

The employment structure of the Turkish populationin Germany has shown considerable changes
since the 1960s. The main source onwhichto base this observationare targeted surveys that have
been twice commissioned by the German labour ministry.?* The most recent survey was held in
1995 (Mehrlander et al. 1996). The previous survey was conducted in 1985 thus allowing for
some interesting comparisons. Some of the findings pertaining to the labour market were coupled
with data from other sources, e.g. the Federal Employment Services. Table 4.2 exemplifiesthe
labour market dynamics for Turkish workers.

Astable 4.2 shows, in 1968 the largest proportion of Turkishworkers could be classified as un-
and semi-skilled workers. Since thentwo trends have clearly takenplace: the number of unskilled
workershasdrastically gonedown, and adiversificationinto initially not present professions has
developed. Both trends indicate an upward socio-economic mobility. This, however, is only a
partial picture. For it does not yet take into account unemployment level, nor does it offer a
comparison with the native work force.

Table4.2. Turkish men, labour market position, 1968 — 1995, in per cent

Occupation 1995 1985 1980 1972 1968

2 When it comes to professional training, Germany knows a two tiered system; students may stay
within standard educational institutions, or they can leave those to continue their education as atrainee
within a company and receive their formal qudifications there.

24 The survey was redised by the Friedrich Ebert Foundation and the Sozialwissenschaftliches Institut
flr Gegenwartsfragen (SIGMA). Of ex-guest worker populations it enumerated Turks, ex-Y ugosavs,
Italians and Greeks (little over 1,000 respondents for each nationality).
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Unskilled worker  13.7 29.6 32.1 35.0 43.0
Semi-skilled 38.8 38.6 42.4 47.0 38.0
worker

Skilled worker 25.5

Foreman 2.6 }19.5 16.7 16.0 16.0
Master 0.4

Lower white 7.0

collar

Middle white 4.4 }7.6 5.6 * *
collar

Higher white 1.3

collar

Civil servant - * * *
Other 5.4 4.7 3.1 * *

No response 1.0 * * *
Tota 100.0 100.0 100.0 100.0 100.0

Source: Mehrlander et a. 1996: 74
* not enumerated

Data for table 4.3 originate from the German Sozio-Okonomisches Panel (SOEP), a panel
containing 12,000 individuals in 6,000 households.? Foreigners, accounting for 3,000 subjects,
are purposely over represented in this sample. Sub-samples are available for Turkish, ex-
Yugoslavs, Italians, Greek, and Spaniards. The samples are smaller than those in the Labour
Ministry’s survey (Mehrlander et a. 1996) but should yield a significant level of
representativity.

Seifert (1994) used the SOEP data base to analyse the professional mobility among foreigners
in general, and Turksin particular, compared to that of the native population. Hisfindings are
unambiguous. The bold figuresin table 4.3 indicate the percentages of persons still in the same
professional category in 1989 as they were in 1984. They show a considerable amount of
mobility among foreign workers, upward but also in quite a number of cases downward. Job
security appearsto be low. Mobility among natives is considerable too. However, here
predominant patterns are in the upward direction.

Table4.3. Labour market mobility between 1984 and 1989, all foreigners, Turksand
nationals, in per cent

Unskilled Semi-skilled Silled White collar Self-empl.

% After German unification this panel was extended to comprise 13,500 respondents in 7,000
households, amounting to approx. 0.00016% of the entire population.
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Foreigners

All foreigners

Unskilled 36 45 17 1 1
Semi-skilled 18 65 15 1 1
Silled 4 23 65 5 3
White collar 3 20 1 75 2
Self-employed 16 - 1 15 68
Second generation

Unskilled 29 53 17 1 4
Semi-skilled 3 59 36 2 -
Silled - 28 61 7 5
White collar 5 34 2 59 -
Females

Unskilled 39 33 27 1 -
Semi-skilled 21 63 15 2 -
Silled 10 22 57 5 6
White collar - 30 2 68 -
Turks

Unskilled 50 46 2 1 1
Semi-skilled 24 67 6 2 1
White collar 5 10 1 82 2
Germans

All Germans

Unskilled 39 46 5 11 -
Semi-skilled 11 53 21 12 3
Silled 1 11 72 13 3
White collar 1 4 2 89 4
Self employed 1 2 2 19 76
16— 25 years

Unskilled 16 64 6 14 -
Semi-skilled 10 44 27 15 4
Silled 2 4 76 14 3
White collar - 14 2 82 2
Females

Unskilled 44 4 3 12 1
Semi-skilled 12 64 8 13 3
Silled 6 10 67 15 1
White collar 1 5 1 91 1
Self employed 2 1 0 34 63

Source: Seifert 1994: 22

One would be tempted to suspect that the insecure labour position of immigrants by and large
exists on account of the first generation, which, after al, generally tendsto be poorly educated.
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Comparing the data for second generationimmigrants with those for young Germans, these hopes
prove themselvesto be largely unjustified. Among young natives upward mobility is substantial,
especially for those starting off as unskilled and semi-skilled workers. And those who already
were employed asskilled workers, and even more so thosewho arewhite-collar employees, show
ahigh level of job stability. Second generation immigrants also manage to realise a significant
upward mobility, most strikingly from unskilled workers, via semi-skilled towards skilled
workers. However, downward mobility from the skilled worker level to semi-skilled appearsto
occur frequently. It also appears hard for them to retain a positionaswhite collar worker; 41 per
cent of those second generation immigrants who were employed as such in 1984 had |ost their
position five years later. All experienced a status decrease. On the basis of Seifert’ s aggregated
data, we cannottell whether any meaningful differentiation between the different nationalities that
comprisethe category ‘ second generation’ can be found. Moreover, we do not know whether the
disintegration tendencies already manifest in 1989 have since taken any significant turns for the
better or the worse, athough giventhe German economic developments of the past yearsthe | atter
appearsthe morelikelier possible outcome. The answers to both questions could be had froman
updated analysis of the annual SOEP data.

The different labour market positions for foreign workers on the one hand and for native Germans
on the other, becomes once more visible looking at the average earnings. Placing the average
earnings for German workers at a full hundred, Turks and Italians earn 73 per cent of that, ex-
Y ugoslavs 81 per cent, Greeks 76 per cent, and Spaniards 75 per cent (Rurup et a. 1994 quoted
in Goldberg et al. 1995: 6).

Not only are there differences, and indications of disintegration found among those who arein
employment, thelikelihood of experiencing unemploymentis not equally shared among nativesand
foreigners either.

Table 4.4 shows that five years after thefirst oil crisis, unemployment level s betweenforeigners
and nativeswerestill at par. Indeed, several immigrant groupshad virtually no unemployed among
them. Since then, however, a gradual divergence between the unemployment rates among native
and foreigner workers has become evident. During the 1980s foreigners on average had
unemployment rates that were about 50 to 60 per cent higher. In periods when the total
unemployment rate went significantly down this had no positive consequences for the foreign
labour force: between 1989 and 1992 overall employment opportunities clearly improved but at
the same time unemployment among foreign workers only rose further, an obvious sign of lasting
labour market disintegration. Among al foreignersthe Turks are by far the hardest hit: the total
number of unemployed workersin 1996 being 181,694 and their unemployment standing at twice
the level asthe overal rate (Beauftragte der Bundesregierung 1997a: 50).
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Table 4.4. Unemployment rates among foreigners and total labour force 1979-1996, in per cent

Year Entire Total
(September) labour foreign Spaniards Foerr Turks
force workers  Greeks Italians Portuguese Yugoslavians

1979 32 39 36 45 17 29 23 4.2
1980 25 4.8 4.1 55 21 32 2.8 6.3
1981 5.4 8.5 6.9 8.4 3.8 5.1 5.2 11.2
1982 75 11.8 9.9 11.9 6.6 7.3 8.2 14.9
1983 8.6 13.7 12.0 13.9 9.7 8.9 9.7 16.7
1984 8.6 12.7 117 13.9 7.3 8.8 9.3 14.4
1985 8.7 13.1 11.4 14.7 76 8.7 9.0 14.8
1986 8.2 13.0 115 14.6 7.7 8.5 8.2 14.5
1987 8.4 14.1 12.1 16.1 8.0 9.1 8.8 15.5
1988 8.1 13.9 135 15.9 7.4 8.9 8.5 14.5
1989 7.3 11.2 11.4 13.2 6.1 7.7 6.9 11.6
1990 6.6 10.1 9.7 10.5 55 6.8 6.0 10.0
1991 6.0 10.6 10.1 11.2 5.8 6.7 6.5 11.0
1992 5.8 12.3 12.7 13.6 6.3 7.7 9.2 135
1993 7.4 15.3 17.4 18.3 9.7 10.8 11.0%* 17.4
1994 7.9 15.5 16.2 17.0 11.2 11.2 9.8** 18.9

1995 9.0 16.2 15.8 16.2 12.3 10.6 8.8 * 19.2



1996 11.2 18.6 17.8 18.0 13.2

11.7

9.9

51

22.5

Source: Beauftragte der Bundesregierung 1997a: 50

* excluding Bosnia-Herzegovina, Croatiaand Slovenia

*x excluding Bosnia-Herzegovina, Croatia, Sloveniaand Macedonia
Figures do not include the new Bundeslénder
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Our conclusionmust be that even though therei s marked upward labour market mobility for second
generation immigrants compared to their parents, they do significantly lag behind if compared to
their German peers. Two possible explanations for this spring to mind: the objective skill levels
of immigrants makethemlessinteresting for employersto hire, especially intimes of wide spread
unemployment, or they are faced with some forms of discrimination. For the first generation poor
skill levelsare bound to play their rol e. For the second generationthisconclusioncomestoo early,
and we will discuss their performance in the German educational systemin the next section. As
to the possible effect of discrimination, we may turn to a recent study done by Goldberg et al.
(1995) in the context of the ILO’ swider programme on labour market discrimination as detailed
in section 2.4.3, where by means of practice testing the selection processes of alarge number of
German firms was investigated. Two candidates, a Turkish and a German young man with equal
qualifications and their respective nationality as the only objective difference between them,
applied to potential employers. The basic criterion to establish discriminatory practices was
whether one candidate was invited to proceed in some formor other when, at the same time, the
other wasturned downoutright. The entire test was performed once by tel ephonic responseto job
advertisements to establish discrimination when semi-skilled jobs were targeted, and once for
higher qualified jobs were employers were approached by means of unsolicited application
letters. Results were unambiguousin the caseswhere employment insemi-skilled professionswas
aimed for: discriminationwas evident in 19 per cent of the applications (Op.cit.: 28). The results
from the testing were less clear-cut in the cases where higher qualified jobs were involved. For
al types of employment taken together results were not significant: i.e. discrimination did seem
to occur but not to any extent beyond what could not be explained by statistical error. However,
disaggregated on the level of specific types of jobs, the picture is adifferent one. It would seem
that for those types of jobs where remuneration isrelatively low compared to the skillsrequired
and that, in effect, arelesslikely to attract qualified native workers, discriminationrates are low
or insignificant. The clearest examplefor thisbeing nursing jobs, for which thereisanincreasing
demand and few candidates. Discriminationbecomesvery significant, in contrast, whenforeigners
apply for white collar positions in industry and banking. Rates then reach 50 per cent and over
(Op.cit.: 38).%

The authors stress more than once that their experiment did not move any further thanthe very first
contacts between candidates and potential employers. And they expect discriminationratesto lie
considerably higher when the phase of actual hiring candidates had been reached. Legislation
combating discrimination is not well developed in Germany (even though the Basic Law does
provide abase for it) and where present not made explicit (Op.cit.: 81). Aside fromthejudicia
effects such legislation should have, the statement it would imply as regards the government’ s
stance towards the presence of immigrants and their descendants as an integral part of society
could already be very beneficial.

4.3. Theeducational system

Takentogether childrenwithaforeign nationality tend to attainlower levels of qualificationinthe
educational systemthantheir German peersdo. Especially whenlooking at thosewho leave school

%1t should be pointed out, though, that the number of valid cases on which this conclusion is based is
small (two applications for a job in industry and 19 for a banking position) and should, thus, be treated
with some caution.
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withanAbitur intheir pockets (high school qualificationfor admissionto auniversity) differences
are gtriking: 8.8 per cent of foreign children reach this level as compared to 28.3 per cent of
German children (Beauftragte der Bundesregierung etc. 1997b: 9). Whendifferentiating between
nationalities, it turns out that children from Greek, Portuguese and Spanish backgrounds do
considerably better than those from Turkey.

Thesituation of young people of Turkish originischaracterised byrelatively poor educational
attainments - no degree or merely a lowest secondary degree, under-representation in high
school (Gymnasum, Realschule) and over-representation in lower level vocational training
(Berufsvorbereitungs- und Berufsgrundschuljahr) and by very poor preconditions and chances
in the educational system?’ (Op.cit.: 13).

To a certain extent these problems can be explained out of the specific characteristics of the
Turkishimmigrant popul ation: parentswho haveinsufficient knowledge of the, rather complicated,
German educational system and are thus unable to guide their children in the right direction; the
fact that German to most children is a foreign language, something which is not positively
encountered within the system (Op.cit.:18-20); and other culturally defined ‘ differences’ that set
Turkish children apart from their German peers. However, the structural barriers on the side of
the German State in general and the educational system in particular are not to be discounted.

For one, the uncertainlegal situationinwhich many Turkish parents and children find themselves,
keeps them from making an unequivocal choice for a future in Germany. This has repercussions
for their choice of schooling and career as it may seembetter to select a profession that al so may
hold afuture in the country of origin. Many white collar professions do not offer such promise.
This ambivalent attitude isfound in severa surveys.

Wher eas the numbers of young people who want to return decreased between 1979 and 1989
from 29.6% to 5.6%, the number s of youngsterswho are not yet sure increased: without plans
or with the intention to stay on for a couple of years are more than 60% of the respondents.
Thisis extraordinary because many of those are born and bred here.? (Op.cit.: 25, note 33,
our emphasis).

Secondly, there are many indications for the presence of discrimination in the mechanisms by
whichinthe educational systempupilsare stimulated and promoted or restrained intheir choices.
Racial discrimination, beit explicit or implicit, ssems to be akey factor determining which child
receives additional stimulation and is helped to develop its full potential and which child is
deemed predestined for aless successful school career:

27 Die Stuation von Jugendlichen tirkischer Herkunft ist sowohl durch relativ schlechte schulische
Voraussetzungen - kein Schul - oder nur ein Hauptschulabschluss (lowest secondary degree),
Unterreprasentation in den Schulformen Gymnasium und Realschule, Uberreprasentation im
Berufsvorbereitungs- und Berufsgrundschuljahr - wie auch durch besonders slechte
Bildungsvoraussetzungen und besonder s geringe Ausbildungschancen.

28 Wahrend sich die Riickkehrwiinsche der Jugendlichen von 1979 bis 1989 von 29,6% auf 5,6%
verringert, nimmt gleichzeitig die Anzahl der Jugendlichen zu, die unentschieden sind: Ohne Plane
sind onder Einige Jahre bleiben wollen Uber 60% der Befragten. Diesist erstaunlich, da sehr viele
hier geboren und aufgewachsen sind.
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This pertains to migrant children, respectively their parents, because they are perceived as a
“ problem” . Meanwhile migrants are not able to defend themsel ves against decisions made by
the schools as they are not citizens, have fewer rights and have problems communi cating®
(Op.cit.: 29).

Again, one of the problems here liesin the lack of rights endowed by the legal system.

Lastly, the Germanschool systemoffersfew possibilitiesto take ethnicor cultura differencesinto
account or to understand bilingualism as an advantage instead of as a problem (Op.cit.: 17-8).
Given the fact that Germany is not perceived by its government to be a multi-cultural State, itis
not surprising that key ingtitutions like the educational system reflect this position. Schooling,
implicitly and in effect, aims for assimilation rather than for diversity.*

4.4. Entering thelabour market

For those childrenwho do not intend to enter institutions of higher education like a university, or
for those who as a result of their school results are not able to, vocationa training is the most
commonalternative. Typically for the German Situation is that a pupil might either do thiswithin
the school system proper, or by becoming an apprentice in afirm. Inreturnfor his(fairly cheap)
labour, the apprentice receives on-the-job training by an experienced craftsman (in the case of a
smaller firm) or in-housetraining (inthe case of alarge company like abank or aretail chain). In
addition he may spend some hours per week in school. Thisapprentice systemisavery common
way to be trained for a career and popular with many young people. As aresult, it is not aways
easy to find avacancy, especialy not in sought-after professions. However, foreign youngsters
experience considerable greater problemsin securing an apprenticeship than Germans do. This
ispartly the result of the fact that they areforeign citizens. For non-EU citizenslike Turks, the civil
service remains out of bounds and hence a whole range of possible careers - e.g. police, the
administration - where wages are relatively high and dismissal unlikely (Santel 1995: 15).3!
Furthermore, they may lack the necessary school degrees and/or face discrimination on the side
of employers. Their ownexperienceinthisrespect was enumerated by the 1995 survey conducted
by the Labour Ministry (see table 4.5). Sixteen per cent of those who tried to find an
apprenticeship in afirm were not successful in their attempts.

Even bearing in mind that the figures in table 4.5 are based upon the personal appraisal of the
subjects involved, the racially motivated discrimination experienced by Turks seems to be
considerable. The table also brings to our attention once more that lacking school results are
another major factor in explaining the problematic career entry of Turks. Interestingly, among those

# Diese betrifft Migrantenkinder bzw. Ihre Eltern, weil sie als “ Problem” empfunden werden und die
Migranten sich weniger gegen schulische Entscheidungen wehren kdnnen, da sie keien Staatsbiirger
und rechtlich geschwécht sind sowie sprachliche Schwierigkeiten haben.

%0 The presence of some Greek and Italian schools, or of a single Islamic primary school in Berlin
(cf. Doomernik 1995), does not basically negate this as they in turn tend to have homogeneous student
populations.

31 In functions coming under the heading ‘ general public administration’ in 1990 24,250 foreign nationals
were employed, accounting for only 1.3 per cent of all foreign workers (data Bundesminsiterium fir
Arbeit und Sozialordnung).
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who failed to find an apprenticeship they share this lack of qualifications with Greeks who, in
contrast, did experience much less discrimination.

We dready saw that the German Government is committed to enhance the labour market
integration of foreigners. Concrete projects are diverse and funded both by federal sources
(Labour Ministry where all immigrants are concerned and Interior Ministry additionally when
measures pertainto Aussiedler) and the L&nder . The language courses, fundsfor which stemfrom
the Federal Labour Ministry and distributed by the Sorachverband Deutsch fir auslandische
Arbeitnehmer, attract large numbersof participants, about three quarters of whomare under thirty
yearsof age (Sprachverband 1995: 93). About 500 organisations with 2,400 teachers amongthem
offer the courses.

Throughtheregional labour exchangesconsiderablefundsare availableto aid the genera (i.e. not
explicitly targeted on foreigners) integration of young people who are particularly vulnerable to
fall inthe gap between school and |abour market. The Nirnberglabour exchange, for example, has
an annual budget of about 13 to 14 million DM to assist athousand young persons, German and
foreign, on their trgjectory from school, into an apprenticeship and finally on the labour market.
In case no employers can be found who want to take on the school |eavers, there are State
sponsored ingtitutions (Uberstaatliche Einrichtungen) that can take over the tutorial role
employers otherwise play. InNorth Rhine Westphaliaseveral citieshave seeninitiativeswhereby
employers organisations (Industrie und Handel skammer and Handwer kskammer) have joined
forces with the labour exchange and other interested parties to stimulate employers of foreign
originstoincreasingly create placesfor apprentices, benefiting foreign and German young people.
This initiative finds following, e.g. in the Nirnberg region, but seems to depend much on the
initiatives of engaged individuals rather than to reflect official policy initiatives.

To quote one moreexample, the Ministry for Labour and Social Affairsof North Rhine Westphalia
hasinitiated aprogramme that should cl ose the gap between the educational systemand the labour
market. Employers engaging unemployed young people receive generous subsidies towards the
labour costs. About 10,000 persons would qualify, one third of whomare immigrants. No special
provisions for foreign young people are part of the programme but extra care is taken to reach
immigrant children; e.g. advertising notjust in German mediabut also in those used by Turks and
other immigrant communities.

It is not easy to establish the effectiveness of these particular measures, not in the least because
they are not comprehensive and nation wide, and are of recent date and thus likely to first and
foremost benefit those young people who currently are leaving school or an apprenticeship.
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Table4.5. Barriers experienced in becoming an apprentice, employed and formerly
employed, nationality, in per cent, multiple choices allowed

Turks

Without necessary school  37.4
degree

Too few places available 395

Failed entry exam 17.2
Wanted to earn 7.6
immediately

Parents objected 7.6
Partner objected 3.6
Lacking language 14.2
proficiency

Turned down on ethnic 18.5
grounds

Other 171

No response 3.3

Former
Y ugodavians

24.0 18.5
42.9 47.0
115 7.5
22.3 27.4
- 7.1
7.6 -
41.5 28.9
55 -
18.2 194

[talians Greeks

36.0

40.3

13.9

5.6

3.3

19.6

8.4

21.0

Source: Mehrlander et al. 1996: 67

In spite of the efforts to increase the access of young foreignersto the labour market by virtue of
the apprenticeship system or through the normal schooling system, figures for recent cohorts of
school |eaversdo not merit muchoptimism. The Deutsche Institut fir Wirtschaftsforschung (quoted
in Beauftrage der Bundesregierung 1997c: 19) concludesthat, in contrast to the 1980s, no further
improvement in the educational attainments of foreign children can be observed. Twice as many
foreignyoungstersleave the systemwithout asecondary degree astheir native Germanpeers(15.4
per cent and 7.7 per cent, in 1995 respectively) (Op.cit.: 18).32 As aresult nearly half of foreign
men and more than half of women between ages twenty and thirty have to make do without any
completed vocational training (Op.cit.: 19). Whether current effortswill bring adecreaseinthese

figures remains to be seen.

32 Conversely, 8.9 per cent of foreign pupils leave the educational system with a high school diploma
(Hochschulreife) against 25.6 per cent of their German peers.
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45. Concluson

Even though unemployment level s among foreign workers, and Turksin particular, arenotas high
in Germany asthey for example are in The Netherlands (see chapter 5), for the past decades they
have been and remain consistently higher thanfor native workers. The fact that even the period of
economic upturn between 1989 and 1992 saw no improvement in the employment levels among
the former guest worker populations, indicates a clear trend in the direction of disintegration.
Whether the recent steep increase in unemployment in the German labour force is going to
disproportionately affect immigrants and their descendants cannot be firmly predicted but given
the fact that especially employment in the primary sector of the economy is under pressure, this
would seem likely. The ability to acquire new skills fitting the changing demands on the labour
market will be crucial, for Germanand Turkishworkersalike. Another questionis whether young
peopl e leaving the educational systemare already equipped with those necessary skills. The high
drop-out rate among the youngest cohorts of Turks currently trying their luck on the labour market,
at least suggests this not to be the case. Fewer Turks than Germans reach the higher echelons of
the educational system, and many more end up competing for jobs on the bottomrung of the [abour
market.

Comparing the labour market position of young Turks and their German peers, we found that even
when both categories enter in the low skilled segment the Germans stand a better chance of
achieving upward mobility and, to a much stronger extent, manage to sustain the gains made.
Turkish youngsters do show considerable mobility but this is not only upward; status
improvements made are dmost just as easily lost.

Thisrelatively poor integrationinto the labour market of the second generation is, isrelated to at
least the following two factors. the immigrants legal position and implicit and explicit
discrimination. The legal ambivalence in which many immigrants and even their children find
themselves, prevents them from making unequivocal choices. This has clear implications for the
integration of the immigrants and, more importantly, for the choicesmadeby their children. To put
itsmply, theyfail to feel secure about their future prospects. Thiscompoundswithdiscriminatory
practices in the educational system and on the labour market; the first probably not so much
resulting from wilful acts on the part of teaching staff but rather the consequence of ethnic
stereotype and theimplicit belief - inherent to the system- that the Germanschool systemfunctions
without bias. Subsequent labour market entry i s further hampered by di scrimination onthe side of
employers, leavingtheimmigrants childrenwith adisadvantage incompetingfor scarcejobswith
their German peers.

By ‘virtue' of the fact that immigrants and their descendants by and large are foreign citizens, we
have sufficient statistical data at our disposal with which to evaluate the effectiveness of German
integration policies. Summarising, we find that disintegration as defined in a narrow sense is
taking place where first generation immigrants of Turkish origin are concerned. In the light of
current economic restructuring of the German economy, we must expect thistrend to become even
stronger. Asfor the educational attainments of the second generation and their subsequent access
to the labour market, the trend is hardly more positive. General policies as they have been
formulated and implemented seemnot to have beenasuitabletool to counter this process. Targeted
policies, which are few asfar as Turks are concerned (excluding those who are granted refugee
status), are neither substantial enough to effectively supplement the genera policies.
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As far as integration in genera termsis concerned, we find that many Turks, among them many
born and bred in Germany, find themselves in an ambivalent position, not knowing where they
belong and wheretheir futurecould or should lie. The Germanimmigration policies are one factor
causing this as are, at least partly echoing the government’s reluctance to legally integrate
foreigners, xenophobic tendencies present in the German population. The absence of an explicit
anti-discrimination policy is another important factor indicating the government’s reluctance to
movetowardsintegration policies that reflect everyday reality and thus giving further impetus to
amarginalisation of non-EU immigrants.
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5. Country Report Netherlands
5.0. Introduction

In the past, for example during the 17" century, immigration into The Netherlands was probably
larger inrelativeterms thanit is today (L ucassen and Penninx 1994). And even during the second
half of the last century the country witnessed considerable labour immigration, albeit often
seasonal (Lucassen 1984). Inspite of thistradition, thiscentury The Netherlands started off being
a country of emigration. Even during the1960s and 1970s, when considerable numbers of guest
workers arrived, the government tried to stimulate its citizens to move abroad to countries like
Canada, the United States, Australia and New Zealand. Popul ation forecasts made many fear that
the country would not be able to accommodate all; in terms of geographical space and interms of
labour market needs. The paradoxical nature of having policies for both importing and exporting
labour, at the time appears not to have been noted or publicly discussed.

In contrast to some other countries, the ban on recruitment in 1974 did not coincide with any
extensive measures to stimulate return migration among guest worker populations, in the Dutch
case largely of Moroccan and Turkishorigin. Indeed, unlike in Germany there were few attempts
to serioudly curb the ensuing process of family reunification, although officia policy was not to
encourage this immigration (Lucassen and Penninx 1994: 147). The numbers of Turkish and
Moroccanimmigrantsthusincreased considerably. Because their integration, onthelabour market
and otherwise, did not pass without problems, their presence gradually created policy challenges
for the government.

In 1981 the government published its concept policy document on minority policies (Ontwerp-
Minderhedennota). It formulated two basic ideas: those immigrants who preferred to stay and
settle should be allowed to do so and their integration would need to be stimulated, those
immigrants who preferred to return should be assisted. Asto the integration of those who settled,
categories of target groups were pinpointed: besides former guest workers, (post) colonial
immigrants from Surinam, the Caribbean, Dutch East Indies/Indonesia, and, somewhat
idiosyncratically, caravan dwellers and gypsies (cf. Penninx 1988). At alater stage refugeesal so
became a category for explicit government attention.

Mindful of the ethnic minority position of many Blacks in the United States at that time, aim was
to avoid the same outcome intheintegrationprocessof immigrantsin The Netherlands. Long- term
marginalisation coinciding with ethnic difference would, in the government’s view, over
subsequent generations, lead to the coming into being of ethnic minority groups. Neverthel ess,
policieswere never aimed at assimilating newcomers. Indeed, their cultural autonomy (e.g. inthe
field of religion) was explicitly safe-guarded.

This minority policy has remained fundamentally unaltered since then, even though subsequent
governments have set different accents and have moved into the direction of policiesthat should
ensure salf-sufficiency among immigrants and their descendantsinstead of what in the media came
to be known as ‘cuddling-them-to-death’. Behind this rhetorical change we mainly find that
policies, in the fields of welfare and labour, by and large are no longer only targeted at ethnic
minority groups but take all disadvantaged categories into consideration.

The broad policy goal of arriving at a multi-cultural society where groups from different ethnic
and/or cultural backgrounds live side by side peacefully and enjoy equal opportunities to
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participate insociety’ scorefields call for aclose monitoring of the integration of immigrants and
members of, what in The Netherlands has become known as, ethnic minorities (basically
precluding the question of whether those minorities have already come into being or are likely to
bearedlity in the foreseeable future). This then means that it is of importance to know what their
position on the relevant societal fields looks like. Thisis reflected in the data that are collected
for statistical purposes. Population and other statistics do not only include nationality and country
of birth but aso enumerate the country of birth of a subject’s parents.

Table5.1. provides anillustration of the Dutch government’ s desire to keep track of the size of
its immigrant popul ationand its of f-spring. It, furthermore, indi catesthat the considerableincrease
of those ethnic minorities between 1990 and 1996 (about a third for the Turkish and Moroccan
popul ations and 18 per cent for the Surinamese) to a large extent can be accounted for by a
growing presence of a second generation. Among those young people, both parents of whom in
most instanceswill have beenforeign born, many are Dutch nationals. Among Surinamese hardly
any members of the second generation are foreign nationals but this is almost entirely to be
explained out of the fact that Surinamese immigrants were Dutch nationals in the first place.

Using asacriterionthat at | east one parent should beforeign-bornisasuitableway of establishing
the size of populations comprised of immigrants and their descendants, at | east for the time being.
Rates of mixed marriages are still relatively low. If, however, this were to change - and such a
phenomenon could arguably be considered to betheindicator for social integrationpar excellence
- the strange result would be that the size of ethnic minoritieswould rapidly increase whereasthe
sociological relevance of it would decrease at asimilar rate. Thisis especially true if we want
to measuretheir sizes once athird generation has reached marriageable age. Whenthese children
are Dutch nationals, and Dutch law provides for this to be the rule rather than the exception
(Fleuren 1996: 53), place of birth of one or two grandparents is the only suitable statistical
variable |eft. Even though the numbers are still small, increases in mixed marriages are already
observable® (CBS quoted in Muus 1994: 70).

Another effect of the Dutch Government’s concern with the societal position of the country’s
immigrants and their descendants is the annua report on these matters published by the Social-
Cultural Planning Bureau (Sociaal Cultureel Planbureau, SCP). Its analyses are predominantly
based onnational statistics and recent academic research findings. National statisticsprovided by
the Central Bureau for Statistics (Centraal Bureau voor de Satistiek, CBS) include those from
the population registers and the Labour Force Survey (Enquete Beroepsbevolking, EBB), a
continuous survey yielding data on more than 100,000 persons aged 15 and over aggregated and
published annually. In addition, systems have been devised by which to monitor the performance
of childrenfromethnic minority groups during their school career. Since the 1988/89 school year
12,000 primary school pupilsare bi-annually tested for their language proficiency their ability to
do sums (Landelijke evaluatie onderwijsvoorrang, LEO). Secondary education is covered by

Table5.1. Largest categoriesof ethnic minoritiesin the Nnetherlands, 1990, 1996

3 It is, however, not known how many Dutch partners contracting marriages with a foreign spouse can
be classified as belonging to one of the ethnic minorities.
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Ethnicity*

1990** 1996

Turkisn 206,000 271,764
Turkish national 191,000 154,310
Born in Turkey NA 167,498
Netherlands born with > 1 Turkish born parent NA 104,266

of whom Dutch nationals NA 58,266
Moroccan 168,000 225,253
Moroccan national 148,000 149,841
Born in Morocco NA 140,734

Netherlands born with > 1 Moroccan born parent NA 84,519

of whom Dutch nationals NA 39,055
Surinamese 237,000 282,310

Surinamese nationa 15,000 15,174
Born in Surinam NA 180,961
Netherlands born with > 1 parent born in Surinam NA 101,349
of whom Dutch nationals NA 100,822

Source: 1990: CBS 1997a; 1996: calculations based CBS 1997b

* calculated according to the official definition; i.e. born abroad or having at least one foreign born
parent

** figures are rounded off

the CBS which maintains a cohort survey of pupils who entered in 1989 (Voortgezet-
onderwijscohort leerlingen 1989, VOCL'’89). A major source onthe position of young peopleis
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the Survey on the social position of the allochthonous and their use of services (Survey sociale
positie en voorzieningengebruik van allochtonen, SPVA) enumerated by the Instituut voor
Sociologisch en Economisch Onderzoek (ISEO) of the University of Rotterdam. Data collection
for the SPVA hastaken place three times since 1989 and focused on young people aged 15-24 of
Turkish, Moroccan, Surinamese, and Antillian/Aruban origin, and contains a control group of
native peers (Tesser and Veenman 1997). The annua SCP reports offer unsparing accounts of the
major problems currently facing peopl e of Turkish originand most other categoriesof immigrants
from the non-industrialised world; in finding employment, intheir educational attainment, on the
housing market, and on their disproportionate presence in correctional institutions.

5.1. Policies

The fact that The Netherlands knows a long standing tradition as a consociational democracy
(Lijphart 1977), a systemwhereby the inclusion of minority groups - in the Dutch case Catholics,
Protestants, liberals and socialists - is made possible by making theminstitutionally independent
from each other. Only at the level where policies are made, these separate ‘ pillars meet. Even
though this* pillarisation’ of Dutch society was most significant fromthe early part of this century
until the 1950s or 1960s, it did muchto setthetoneinpolitical and public debate until today. Main
characteristi c of aconsociational democracy isthat political disagreementsare settled not somuch
by confrontation but by pacification and compromise, leading to equal access to society’s
resources for all partiesinvolved. This has resulted in alegal framework guaranteeing minority
groupsthe possibility to create their owninstitutions, fully funded by the State. These rights extent
to newcomers. The Netherlands, as a result, for example know a considerable number of Islamic
primary schools and an Islamic national broadcasting corporation (Doomernik 1995). In other
words: Dutch society is founded on the principle of ‘differences’ just as much as on the idea of
‘commonness’, which hel psto explainthe present stancetowardsrecent newcomers, and has been
conducive to formulating the idea of a Dutch multi-cultural society.

5.1.1. General policies

As briefly mentionedintheintroductionto this chapter, many policiesthat were put in place inthe
1980s that specifically aimed at the integration of immigrants, were substituted during the mid-
1990s by general integration policies for all disadvantaged persons, nationals and immigrants
alike. Large sums were made available to combat social exclusion in the four main cities
(Amsterdam, Rotterdam, The Hague and Utrecht), or at least to eradicate its most depressing
symptoms. The mostvisibleresult of this has been the urbanrenewal of run-downne ghbourhoods
were ethnic minority groups are particularly present. This presenceis on the one hand the result
of general policiesintheallocationof low-rent housing based uponobjective criterialike income,
household size and urgency, and onthe other of the fact that many middle class families|eave the
larger cities and move to the suburbs with semi-detached houses.

Asto labour market integration, comprehensive efforts have been, and are still being, made. The
maingenera policy instrumentisthe creationof additional jobs; i.e. employment beyond the needs
dictated by the free market. The ol dest of those schemes(1992) is aimed at the young and is called
Y outh Employment Guarantee Law (Jeugdwer kgar antiewet, JMG) which makes available work
for every person under 21 yearsof age (until age 23 for school leavers) who has been unemployed
for six months. Not accepting thisoffer meansloosing social security benefits for three months. As
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long as subjects have not found regular employment they may remainin this scheme until they reach
their 27th birthday.

In 1995 policies came into force that target all long-term unemployed. Many of those jobs are
created in the public sector and are usualy referred to as Melkert jobs, after the Dutch Minister
for Employment and Social Affairs. The basic funding of theseadditional jobsis mainly provided
for by the reallocation of those social security benefits participants would otherwise be entitled
to. The minimum duration of unemployment required in order to qualify depends on the precise
modalities of the job-creationscheme, of whichthereare several, and ranges between one to three
years. Melkert 1 jobs are planned to be a permanent addition to the labour market and 40,000 long
term unemployed should as a result be reintegrated. The Melkert 2 scheme (1995-1998) is
intended to create jobs for which employers receive a substantial subsidy (FI. 18,000 annually)
if they take on long-term unemployed workers for a minimum duration of six months and a
maximumof two years. Melkert 3 jobs, are created by allowing jobless persons who depend on
social security to retain their benefits while pursuing job-training or accumulating working
experience. The Melkert 4 programme, lastly, resembles Melkert 2 inthat it subsidizes the labour
costs (again Fl. 18,000 per annum) for employers but thistime solely for cleaning services. Goal
of these schemesi s on the one hand to increase the quality of public life (reducing crime rates and
vandalismby employing people as stadswacht (literally: city guard) or asticket collector inthe
public transport sector to reduce fair dodging, in nursing, and the like, and to stimulate people to
seek for or retain employment in the private sector.

It is hoped that people who were no longer used to a regular life and without recent working
experience, after some period in an employment scheme will be better qualified and more
attractive to employers. In 1996 around 73,000 peopl e were employed through such job schemes
(accounting for 13 per cent of total employment growth between 1990 and 1996) (CBS1997c: 77).

We have not been able to establish in detail the relative or absolute numbers of long-term
unemployed from ethnic minorities employed through the several Melkert schemes. We do have,
however, some data for Amsterdam from which becomes evident that long-term unemployed
natives are twice as likely to be employed in a Melkert-job than would be expected from their
rel ative share among suchunemployed workers. Thereverseistrue for Turks and Moroccans who
areonly half to one fourth aslikely to find such employment (Sandburg 1998). The groundsfor this
phenomenon could not be established. Other sources indicate that young people with a Turkish,
Moroccan, Surinamese or Antillian/Aruban background nation-wide seem to benefit to a
considerable extent from the existence of the Y outh Employment Guarantee Law (JWG) (Tesser
and Veenman 1997: 203). Given their relatively poor performancein the educational system(see
below) this, in itself, is not surprising. For the Youth Employment Guarantee Law the net-
effectivity rate for those young people (i.e. the proportion of those who would probably not have
been ableto enter the regular labour market without it) is estimatedto lie at 25 per cent against an
overall figure of 18 per cent (Op.cit.: 204).

5.1.2. Targeted policies

Sincethe early 1980s, the Dutch government has pursued a policy that should extend a maximum
of legal and social rights to foreign residents, in the hope that such rights would enhance their
overall integration. Basically, after five years of |egal residencetheir rightsonly differ fromthose
of citizens where provincial and national elections are concerned and in their access to certain
government positions. After the same amount of time has lapsed foreigners can also apply for
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naturalisation (after three years when having a Dutch national as spouse). In addition,
naturalisation and citizenship laws have over time been further relaxed and since 1991 dua
nationality, e.g. Turkish and Dutch, has been possible.* Naturalisation rates are considerably
higher in The Netherlands thanthey are in France and Germany: arate of 9.4 per cent of all foreign
residentsin 1995 (SOPEMI 1996: 133).

The past decades have seen severa policies specifically targeted at increasing the employment
levels of immigrant groups. Probably the oldest example stems from the 1980s when a quota of
public sector jobs became reserved for Moluccan immigrants.®* Since 1987 the government
attempts to increase the relative size of employees from immigrant origin in the public sector:
policy Ethnic Minoritiesin the Public Sector (Etnische Minder heden bij de Overheid, EMO). Its
instruments were targeted recruitment, the setting of target figures, monitoring and make public the
ethnic composition of the public sector labour force, evaluation of selection procedures,
information, and, when equally qualified, preferentia hiring (Tesser et al 1996: 127). Although
thispolicy has not had the overall desired effect, it did help to doubl ethe number of Moroccanand
Turkish young people in the civil service between 1987-1989 and 1993-1995 (Tesser and
Veenman 1997: 134). On the local level, similar initiatives have been devel oped by municipal
governments, again in the form of preferential hiring practices; not just aiming to balance the
proportion of ethnic minorities but also - if relevant - for example that of the disabled and of
women.

Employersinthe private sector, meanwhile, did not want to commit themselvesto asimilar effort
until, in1990, under government thresats to enforce quotafor the recruitment of workersfromethnic
minorities, when in the Stichting van de Arbeid* agreement (the STAR agreement) was reached
to increase the number of employees fromethnic minorities by 60,000inthe period between 1990
and 1995. To assistin this, the labour exchangeswere to appoint officialswhosetask it would be
to balance the needs of employers with those of job-seeking members of ethnic minority groups
(Tesser et a. 1996: 129-30). As it turned out the readiness among employers to implement the
STAR agreement has not been as large as originally anticipated. This again fuelled discussions
on the possible advantages of installing legal quota or devising policies similar to those known
as contract compliance in Northern America. Judging thisto be a step too far, the government in
1993 proposed the L aw onthe Promotionof Equal Employment Participation of the Allochthonous
(Wet Bevordering Evenredige Arbeidsdeelname Allochtonen, WBEAA). This law requires all
private and public enterprises with 35 employees or more to register their employees’ ethnic
background and to strive for awork force whichis representative of the overall population. Both
employersand employeesorganisationsinitially showed considerablereluctancetoimplement this
law but after alarge PR offensive most of them have agreed to comply (Op.cit: 140-2). Whether
the law will indeed have the desired effect for the time being remains an open question.

3 Lately, dual nationality has come under debate as legidation formalising existing practice did not pass
the First Chamber of parliament.

% Predominantly former soldiers in the Dutch-Indian colonia army who were brought to The Netherlands
upon Indonesian independence and who had long hoped to be able to return soon to their own
independent State on the Moluccan Islands.

%8 The Dutch Labour Council, a platform for dialogue between employer organisations, trade unions and
the Government.
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In education, special facilities exist for primary schools with disproportionate numbers of
immigrants children. These high numbers can be attributed to two factors, the unequal
geographical distributionof immigrant families, and the sel ective preferenceamong native parents
for schools that are predominantly frequented by ethnic Dutch children. In the mediathe former
schools are frequently labelled * black schools’, adepictionthat inthe light of the pupils’ diverse
ethnic backgroundshaslittlebearing onsocial reality. Notably thefactthat‘ black schools’ receive
additional staffing funds, and are thereby able to decrease class-sizes and hence increase the
amount of attention spend per child, isan important policy tool.

The targeted policies mentioned above are mainly relevant for those immigrants who have been
in The Netherlands for some length of time, and for their descendants. From 1 January 1996 in
additionthereare policiesspecifically aimed at theintegration (inburgering) of newcomers. This
Inburgeringsbeleid is aimed at refugees and asylum seekers with a temporary leave to stay,
immigrants who arrive inthe course of family formation and reunification (usually with a partner
who isconsidered to belong to one of the ethnic minorities), and Antillians and Arubans ol der than
18 years of age in case they run the risk of becoming marginalised. The policy has a three stage
goal: social, educational and professional self-reliance. The first foregoing the second stage and
that again the last one, whereby social self-reliance is seen as the absolute minimum for an
immigrant to be able to function in Dutch society. The first stage is achieved when the immigrant
has a basic knowledge of the Dutch language and has absolved a course in Dutch culture and
society. The second stage prepares the immigrant for entrance in the educational system, and the
| ast stage enables himto take up employment (Brink et a. 1997). The years 1996 and 1997 were
considered to be atrial period. From then on the necessary educational capacities should be in
place and the programme would no longer be merely on avoluntary basis. A hewcomer relying
onsocial security benefitsisto sign acontract specifying his obligationto follow the programme
under risk of loosing the entitlement to part of his benefits. This does not mean that those who are
not dependant onfinancia assistance cannot participate. The 1996-97 trial period hasmeanwhile
beenevaluated (1bid.) but the relative small numbersof participants and the limited amount of time
that has elapsed since the implementation started do not allow for any firm conclusions asto the
effectiveness of thispolicy, at least not as yet.

5.2. The position of immigrants and their descendants on the labour market

Whereas a healthy economy has brought unemployment rates among Dutchnativesdownto 5.8 per
cent in 1995, the rates among people of Turkish and Moroccan origin (here: foreign born and
foreign national s) inthe same year was extremely high: 41 per cent and 27 per cent respectively.
Taking into account the aready very low labour market participation rates of 42 per cent and
40 per cent respectively, the picture does not invite much optimism: of all Turks betweenthe ages
of 15 and 64 only 25 per cent is employed and for Moroccans this figure lies only marginally
higher at 29 per cent (cal culations based on Muus 1996: 28).%

Among immigrants fromthe former Dutch colony Surinam, another large population of concernto
Dutchminority policies, thesituationislessproblematic. Their unemployment, athoughstill more
than double the rate for the native population, lies at 15 per cent. Migrants from the Netherlands
Antillesand Arubayet again have poorer prospects onthelabour market. Their unemployment rate
liesat 28 per cent (Ibid.) Still, for both categories of (post) colonial immigrants a decrease in
unemployment can be observed (Tesser et al. 1996: 85). The general trend among former guest

37 Net participation rates for Turks and Moroccans taken together but differentiated between males and
females are 40 per cent and 16 per cent respectively (Tesser et a. 1996: 85-6).
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workersgoesinto the direction of long termunemployment for many of those currently out of work.
Asfar as their children are concerned, a similar bleak perspective faces young Moroccan men
whose unemployment rate lies markedly higher than for any other category of young people. The
mirror image of thisisfound in their disproportionate large presence among the inmatesin Dutch
prisons. However, other second generation immigrants and especially the women among them,
show an increasing ability to find employment (lbid.).

The present fields of occupation and the professional status of former guest worker populations
still reflect the characteristics of the recruitment period; i.e. apredominanceof |ow- and unskilled
workersinlabour intensive sectors of the economy (seetables 5.2 and 5.3). Table 5.2 shows half
of al Turkish workers to be employed in the sector mining (virtually non-existent in the
Netherlands), industry and public services. Moroccans, of whommore than athird can be found
in this sector, in comparison are more likely to have found employment in the branches labelled
‘commerce/repair services and ‘other services . Thesedistinctions are not very conclusive but
as table 5.3 indicates we can expect Turks and Moroccans to fill the positions located at the
bottom rung of those economic sectors.

Table 5.2. Relative presence of all foreign nationals employed in the Netherlands per
branch, and for selected nationalities, excluding self-employed, 1994, in per
cent and for selected nationalities, excluding self-employed, 1994, in per cent

Of which
Branch All foreigners EU Nationals Mediterranean  Of which Turks Moroccans

Agricultureffishing 3 1 5 7 7
Mining/industry/ 35 33 42 49 37
public services

Construction 3 3 4 2 3
Commercelrepair 20 19 20 17 23
services

Transport/ 6 7 5 5 3
communications

Bankg/insurances 8 10 4 2 3
Other services 25 26 22 20 23

Source: Calculations based on Muus 1996: 79
Totals do not add up to a full hundred due to rounding off.

Table5.3. Foreign employeesin The Netherlands, 1994, estimates, professional status,
composed astable 5.2, in per cent

Mediterranean

Profession All foreigners EU citizens immigrants

Scientific, specialists,

artists, etc. 18 26 5




Managerial and higher
executive

67



68

3 3 0
Administrative 12 16 9
Commercial 5 7 3
Service 16 11 18
Agricultura/fishing 3 1 6
Production and related 43 34 61

Source: Calculations based on Muus 1995: 80

Taking together the high unemployment rates and low participationlevels quoted earlier, and the
labour market position of those who are employed as depicted in tables 5.2 and 5.3, an
unequivocal disintegrationtrend becomesvisible. However, for now thisconclusion hastoremain
by and large restricted to the first generation of immigrants. Aswe pointed out inthe chapterson
France and Germany, the fact that they performpoorly onthe labour market can, inthe light of the
generally observabl e process of economic restructuring, not come as agreat surprise. Inorder to
arrive at more definite conclusions we now need to examine whether the observed disintegration
trend extends to the immigrants descendants, many of whom are not enumerated in the statistics
underlying tables 5.2 and 5.3 (contrary to many Dutch statistics based upon the nationality
criterion) because increasing numbers of them are Dutch nationals.

Based upon statistics enumerated for the Labour Force Survey (EBB) we can look at the net
participation rates for age groups 15 - 24, 25 - 44 and 45 - 64 of the assembled ethnic (i.e.
including Dutch nationals of foreign descent) categories Turks/Moroccans,
Surinamese/Antillians/Arubans (past and present col onies) and autochthonous. Thesedata, brought
together infigure5.1, fail to provide arosy picture. Evenamong the youngest cohorts of Turksand
Moroccans, many of whomwill either have been borninThe Netherlandsor havebeen socialised
there, net participation rates are considerably lower than among their native peers. Moreover,
convergencetrendsbetweenthesetwo cohortsarehardly in evidence. Withinthe category of Turks
and Moroccans itsdlf, thisisdifferent: therate amongfemalesgradual ly approachesthat of the men
in their age group.

The question arises whether the low net parti cipation rates among young Turks and Moroccansis
directly related to their attainments in the educational system.

5.3. Theeducational system

Datafromthe LEO (Landelijkeeval uatie onderwijsvoor rang) show that childrenbelonging to the
ethnic minorities that are targeted by the Dutch government’s minority policy do not perform as
well as their native peers. Where twelve year old native children (in the last year of primary
school) in 1988, 1990 and 1992 reach an average standard score of 52.5 for their language skills,
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childrenfromminority groupsreachjust over 40. Their abilitiesinarithmetic are somewhat better
(43) but still do not reach the level attained by native children (52). Furthermore, no significant
changes in either category can be seen in the subsequent years. Disaggregating the data for al
childrenfrom ethnic minorities it becomes visiblethat for language skills Turkish childrenscore
worst (37.5), Moroccans do better (39), and Surinamese perform considerably better (43.5).
Knowing that in Surinamese households Dutch is the lingua franca this latter observationisnota
very surprising one. The difference between Turks and Moroccans, in contrast, is. As for
arithmeticthe differencesbetweenthethree ethnic categoriesareinsignificant. Whatall threehave
alsoincommonisthat childrenin group 6 (when they are about 10 years of age) performbetter
than those who have reached the last year of primary school. Cohort analysis shows that this
outcome can be explained by the fact that the younger cohorts have beenin The Netherlands longer
(and thus probably were born there) and as aresult are better equipped. As Tesser et al. (1996:
182-3) - fromwhose work the data quoted above derive - note, there is no reason to attribute the
improved performance of children to an increase in the quality of the education.

Even when data are balanced out to include only children from a working class background
(parents not higher educated than elementary vocational training (lager beroepsonderwijs)) we
still find marked differences between native children and those from minority groups (Op.cit.:
185). The inter-generational upward mobility in evidence among native youngstersis not to the
same extent present betweenfirst and second generationimmigrants, eventhoughitisconsiderable
initself (seetable 5.4).

Table5.4 about here

In contrast to some of the findings in the German country report, Dutch literature does not cite
implicit or explicit discrimination in the school system as a factor likely determining the
educational career of theimmigrants’ children. Instead, several Dutch studies have shownthat the
specifics of the cultural capital® parents possess almost completely explain the immigrants’
children educational attainments, notably the parents' level of learning (Op.cit.: 204). Knowing
that children from working class families do better than pupils from Turkish or Moroccan
background this, in effect, implies that there are considerable differences in cultural capital
between poorly schooled natives on the one hand and immigrants on the other. Put differently:
working class cannot betakento bea suitable overall label. Knowing that many of the former guest

3 |n The Netherlands children enter elementary school when they are four years of age. The first two
years are much like nursery school but are labelled groups one and two respectively. During the last
elementary school children are in group eight.

39 Asused by P. Bourdieu, e.g. in Distinction. A social critique of the judgement of taste. London:
Harvard University Press, 1994.
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workers came fromrural areas and, in a number of instances, were practically illiterate such a
conclusion seems justified.

Their average poor scores in primary school has its consequences for the type of secondary
education the immigrants children enter and how they subsequently fare. Those children who
finish some type of secondary education on average do this with lower qualifications and the
number of drop-outs, i.e. those who leave before graduation, is considerable too. Depending on
the type of education (ranging fromelementary vocational training (12 to 16 year olds)) to middle
level vocational training (16 to 18 year olds) therates of pupilsleaving without passing their final
examination reaches from 41 per cent to 48 per cent for Turks and from47 per cent to 52 per cent
for Moroccans. Among native children these rates are 29 per cent and 19 per cent respectively.
(Tesser et al. 1996: 200, citing datafrom SPVA 1994). Those who have | eft the system with no
other qualification but a primary school education rate 35 per cent for Turkish pupils and 39 per
cent for Moroccan ones. Among their native peers this happens to only 8 per cent of children.
Differentiation between the sexes shows that especially young Moroccans are prone to |eave the
system without any qualification.

5.4. Entering the labour market

For the time being, aswe have seenin the previous section, many children from families that are
of concernto Dutch government’ s minority policiesfail to reach educational levels at par to those
of thelr native peers and thisnotintheleast pertains to young peopl e of Turkishorigin. Those who
leave the educational system without any qualification, the so called drop-outs, depend on the
labour market needs for unskilled workers. This demand is relatively small and competitionis
considerable, not only with those native youngsters who dropped out of the system but also with
more highly qualified workers who either cannot find employment on their own level or who are
still pursuing an education and earn some money on the side. The very recent strong increase in
employment attributed to what Europe-wide has become known asthePol der model (compromises
between employers’ organisationsand trade unionswherelimited income devel opmentsaretraded
off against job growth) has not yet accounted for in the latest SCP analyses. This meansit is not
yet clear whether increasing demand for middle- and high skilled workerswill relax competition
in the low skilled sector (Tesser and Veenman 1997: 125).

Differences between young people who |leave the educationa system with some type of diploma
and those who do not areinevidencefor all 15 to 19 year olds. Among school drop-outs (in 1993
- 1995) lessthan 70 per cent was employed whereas this pertained to nearly 85 per cent of those
who had attained some kind of qualification. As we saw, among Turkish and other youths the
numbers of drop-outs is considerably higher thanamong native children. However, differencesin
educational attainment only explainsfor oneinfiveto oneinthreetheir smaller chances of finding
employment (Tesser and Veenman 1997: 124). In effect, there must be other factors accountable
for the remaining four in five to two in three of the chances of finding employment. One sided
accessto recruitment networks is onefactor asare culturally defined differencesin ambition (e.g.
an outspoken desire to become self-employed).

However, amagjor factor frustrating labour market accessamong low skilled job-seekersof foreign
background are discriminatory practices on the side of employers. As Bovenkerk et al. (1994)
convincingly show by the example of young Moroccan men who look for semi-skilled work,
discrimination exists to such an extent that this “strongly suggests that the possibility of actually
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gettingajobisamostzero for the Moroccan applicant” (Op.cit.: 52). For thosewho havereached
higher educational levels, discrimination plays a smaller role but remains afactor (Op.cit.: 54).

Among the countries under consideration in this report, The Netherlands stands alone in the fact
thatit hasexplicitanti-discriminationlegidation. The provisions onwhichaplaintiff canbasehis
case under civil law against discriminatory action have existed for some time but have recently
been brought together in one comprehensive act (Algemene Wet Gelijke Behandeling): the Equal
Treatment Act of 1994. Increasingly complaints pertaining to labour market discrimination on
grounds of race, ethnicity or nationality are brought forward whichindicates a growing awareness
among immigrants about their rights. Before the Act cameinto being it could still be noted that:

(...) thereisevidence of continuing discrimination and disadvantage particularly with
respect to employment. Thisevidence, together withthelowlevel of complaintsand even
lower numbers of successful proceedings, suggest that the avenues available for
complainants, the support provided, the evidence required in order to prove the
complaint and theremediesavailable, broad asthey appear to be, arein some measure
inadequate both in achieving effective redressfor individualsandin securing a change
in practice to promote equality of opportunity in the private, voluntary and public
sectors. (MacEwen 1995: 141)

The cohort studies currently monitoring the educational performance of young members of ethnic
minority groups(Landelijke eval uatie onderwijsvoorrang, LEO and VVoortgezet-onder wijscohort
leerlingen 1989, VOCL’89) do not yet allow for any conclusions as to how many students
managed to enter and complete some form of higher education like vocational college or
university. Until then, the only available source are statistics compiled by the Ministry of
Education and Science. In it are enumerated the numbers of foreign nationals attending such
ingtitutions. Even realising that many children of the second generation are Dutch nationals, the
numbersmight still provideanindication. 1n 1989, 340 university studentswere Turkishnationals.
Five years onward (1994/95) their number had increased to 708. A similar substantial increase
can be noted for Moroccan students (202 and 507 respectively) (Muus 1997: 79). Theincreases
noted, obvioudly, are relative. Putting the number of university students at large at around 160,000,
the absol ute presence of Turkishand Moroccan nationalsis margina in absolute terms. How fast
these figures will rise in the coming years and what a university degree will meanfor the labour
market career of these graduates remains to be seen.

5.5. Concluson

In this chapter we have been ableto arrive at adetail ed description of the position of immigrants
and their descendants in The Netherlands onthe crucial fields of education and the labour market,
allowing for the evaluation of their integration defined ina narrow sense. Much of the data used
originate from surveys not known in France and Germany because their existence is a direct
consequence of the monitoring needsinherent to Dutchminority policies. Thegeneral trend arising
out of their findings is one of clear disintegrationasfar asthefirst generationis concerned and of
lagging integration of their descendants. The Dutch Government’ sgeneral integrationpoliciesare
not as successful as it would wish. Even though it seems sensible and fair to design policiesin
such afashion that all vulnerable people are their equal beneficiaries, the conclusion appears
justified that many immigrants and their descendants are even more prone to exclusion than other
vulnerable groups. As far as integration in the labour market and in the educational system is
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concerned this may then call for policies specifically targeted on members of ethnic minority
groups.

On the other hand, as a number of observers have noted (see e.g. Vermeulen and Penninx 1994)
Dutch politicians and policy makers seem to hold unredlistic expectations by hoping that
populations of poorly educated and in many instancesilliterate immigrants fromperipheral areas
within one or twogenerationswill nolonger bedifferent in material terms fromDutch mainstream
society. Bethat asit may, this begs the question how anexplicitintegrationpolicy likeinthe Dutch
example seems to have such poor results if we compare the outcome with the position of Turkish
and other immigrants in France and Germany. The answersto this question, however, havetowait
until the final chapter.

Asfor theintegration of Turkishimmigrants and other former guest workers and their descendants
defined in general terms, our conclusions can be of amore positive nature. Past but now basically
extinct targeted policies and current general measures seem to have created conditions under
which members of ethnic minority groups have access to the same quality housing as natives with
comparable social and economic positions and are not geographically segregated on account of
their ethnic ‘ difference’ . Important tooi sthat those immigrants who have beenin The Netherlands
legally for five years or longer have a secure residence status and do not fear deportation on
account of being unemployed. Indeed, in many aspects they enjoy the same rights as citizens have:
the opportunity to become politically active in all spheres apart from provincial and national
government, and to fully institutionalise their religious and cultural interests. Moreover, if they so
choose, acquiring Dutch citizenship is possible after five years of legal residence. Even though
discriminationdoesoccur, acts of racially induced violence are rare in comparisonto France and
Germany. General policiestowardsamulti-cultural society canthus be seenasachievingaclimate
in which diversity can thrive.



73

6. Conclusions and Recommendations

6.1. Introduction

To summarise our findings from the previous chapters on the position of immigrants and their
descendants - as exemplified by people of Turkish origin - in France, Germany and The
Netherlands, in all three States trends of disintegration are in evidence, both for the first and the
subsequent generations.

However, in the clarity with which this trend shows itself and its magnitude, we found marked
differences betweenthese States. Does this meanthat the position of Turkishimmigrants and their
descendants in France and especially Germany isreally better than it isin The Netherlands? Or
would this conclusion be based on biased or incomplete knowledge and hence be spurious? Or
both? And if Turkish immigrants and their descendants in neighbouring countries ‘do better' than
their compatriots in The Netherlands, does thisthen disqualify Dutchintegration policies, and the
Dutchmulti-cultural model infavour of the more assimilationi st approaches commonin Germany
and France? In an attempt to come as closely as possible to the answers to these pressing
guestions, we will first of all return to a topic aready dwelled upon in chapter two: what
precisely do we know about the immigrants we are interested in. Subsequently, we will look at
the differences in immigration policies between the three States under consideration in order to
establish whether they may hold the answer to some of our questions. Lastly, we will return to
integration policies as such, especially dwelling upon the relationships between integration
defined in anarrow sense (labour market and education) and defined in a broader sense and the
policies aiming towards them.

6.2. Data

Thedatathat allow for the easi est comparison between France, Germany and The Netherlandsare
those pertaining to the labour market: employment and unemployment figures. Eventhoughwe have
to be careful because Frenchdatamay bebiased towardsfirst generationimmigrants (as unknown
but potentially substantial numbersof their children could be French citizens and thus not present
in most stati stics) whereas German and Dutch data cover both immigrants and their descendants,
the data leave little room for doubt.

In France 11.6 per cent of the entire labour force is currently without employment. For Germany
and The Netherlands these figures respectively are 11.2 per cent and 5.8 per cent (natives). This
wouldinvite the expectati onthat the unemployment figuresamongworkersof Turkishoriginwould
be lowest in the latter country. In actua fact, however, the exact opposite is true. Their
unemployment rates in France, Germany and The Netherlands respectively are 37 per cent, 22.5
per cent and 41 per cent. Knowing that The Netherlands are currently witnessing a rapid job
growth, the almost static unemployment levels among workers of Turkish origin imply that their
role onthe labour market has become marginal. In effect, the economic need for their presenceis
small; i.e. if werestrict our judgement to their input inthe formal labour market. Thisis different
if weincludetheir presence as consumersand their productivity in the informa economy, topics
we have not dealt with in this study.

Looking at the performance of pupils of Turkish background in the educationa system, the trend
isasimilar one: inall three countries pupils of Turkish originonaverage do not achieve the same
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results astheaverage for their native peers. Y et, this conclusionis fraught with considerably more
reservations as the data on which it is based are less unequivocal. For one, second generation
pupils born and bredinthe settlement countries have only recently appeared on the scene. Figures
are thus still distorted by pupils who were not born in French, German or Dutch-speaking
surroundings or even enjoyed part of their education abroad before being re-united with their
parents. The Dutch cohort studies quoted show this effect to be significant and marked
improvements in the performance of younger cohorts of pupils are in evidence. The fact that the
parents themsel ves often are poorly educated as compared to the average educational level of the
native population, and are thus not able to guide their children during their school career in a
similar fashion, is another important factor explaining the fact that children of immigrants from
Turkey do not reach results equal to their native peers. In France this becomes clear when
comparing Turkish pupilswith those whose parents are of anequal socio-economic status. It then
becomes evident that differences between the two categories of pupils are no longer significant.

We found that this does not (asyet) apply to the Dutch case, where a similar analysis still shows
pupilsof Turkishbackground to do worse. This suggests differencesindataaccuracy, inthe socio-

economic characteristics of either French or Turkish membersof the ‘working classes’, or in the
educational systems.

Unfortunately datafor Franceand Germany are not comparabl e with the findings fromthese Dutch
targeted surveys. French data only pertain to Turkish pupils who are foreign nationals, whereas
Germandata do not allow for any conclusions as to the differencesin attainments between pupils
born and bred in Germany and those who have arrived sometime during their childhood. On the
one hand it would belikely that a similar relationship between educational attainment and the age
of arrival (respectively being born in the immigration country) could be found in France and
Germany. On the other hand, the fact that the increasing attainments still visible among Turkish
pupilsin Germany inthe 1980s haslevelled out inthe 1990s (see4.4) seems to speak against that.
As we will point out further down, this could be explained out of alack of integration in fields
other than those we have included in our narrow definition.

Data on which to base a comparative analysis of the integration of Turkish immigrants and their
descendants in other fields than the labour market and the educational system are even less
comparableand/or notinall instancesavailable. Theonly, and very relevant, exceptiontothisrule
pertains to the integrationinto the legal system. Where France and The Netherlands know liberal
rules asto naturalisationand citizenship, Germany persists on maintaining its 1913 imperial edict
which primarily bestows citizenship upon all those of German origin. The naturalisation of an
immigrant of non-German descent is considered to be the crown upon a completed integration
process whereasinthe French and Dutch views immigrants who want to stay should be equipped
to become integrated by granting them all necessary legal rights. This fundamenta differencein
policy isreflected inthe naturalisationrates: 1.57 per cent of the Turkish populationin Germany,
9.2 per cent of the entireforeign populationin The Netherlands and for France this figure can be
estimated to lie inthe vicinity of 3to 4 per cent. For the German case we have found that thislow
naturalisation rate coincides with a highly ambivalent attitude among many Turks, both of the first
and the second generation, as regards the permanence of their stay in Germany. This strongly
suggests that integration beyond the scope of 1abour market and education has not yet progressed
to a considerable extent in Germany.

A comparative appraisal of data can only lead to the following conclusions. For the first
generation of Turkish immigrants labour market disintegration in all three countries, though at
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varying rates, isin clear evidence. The prospects for their descendants seem to be better but not
reaching levels of comparable categories of native youngsters. This is much in evidence in
Germany and The Netherlands. Data on the French situation are less clear.

Lookingatintegrationingeneral terms, trendsappear to diverge between the three countriesunder
consideration. Integration in The Netherlands seemsto be | east problematic. In Germany general
integration is still fraught with barriers. For France few data are available but there are reasons
(the political presence of xenophobia, and, like in Germany, the occurrence of violence against
foreigners) to believe that the position of Turkish immigrants and their descendants leaves much
to be desired.

Perhaps worthwhile at this point is to recall some recent observations by Boéhning (1996) on
unemployment levelsamong foreign workers as compared to nationals, and on the occurrence of
racially motivated violencein anumber of immigration countries. They lead himto argue that the
types of general policies - be they aimed at assimilation or at a multi-cultural society (or ‘salad
bow!’ ashe labels these) - have little consequences for economic integration. However, they do
meake a considerable difference whenitcomesto social cohesion. Only policiesaimed at amulti-
cultural society manage to produce suchcohesionunequivocally (Op.cit.: 9). Inthis study we have
made no further attempt to arrive at afull appraisal of the position of Turkishimmigrantsand their
descendants according to abroader definition of integration,* but we will return to the issue of
policiesin the next section.

6.3. Policies

In chapter 2 we already pointed out that even though it makes sense to analytically distinguish
between immigration and integration policies, in actual fact both types are closely related.
Recalling what we meanwith these types of policies: immigration policy defineswho is allowed
to be present in a country, for what purpose and under which conditions, whereas integration
policies are those that should ensure the participation of thosewho are allowed to settle in all or
particular fields of society. The latter policies are basically of two kinds: targeted policies and
general policies, whereby in France, Germany and The Netherlands targeted policies (if in
existence) by and large aimat labour market integration and, for the younger generations, into the
educational system. In addition, the attempts in France and The Netherlands to legally integrate
immigrants can be also be considered to be targeted policies.

In the chapters on each country we have dwelt upon the presence of integration policies and had
to conclude that it is very difficult to establish what their precise impact is, even though it is
obviousthat e.g. employment schemes like those in The Netherlands will prevent disintegration
trendsto be evenmore pronounced thanthey already are. We can only establish with certainty that
none of the policiesdoesachieve equal accessto the labour markets of these countries nor do they
as yet have led to the desired level of educational attainment among young people of Turkish
origin. Although one could argue this to mean that governments do not do enough in terms of

“0' | ssues pertaining to the availability of data (and their comparability) on which to base such a
comparison was discussed in chapter 2.
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integration policy, this also would be a gross overrating of what governments are capable of,
especially under conditions of an increasingly free and global market. At the same time public
opinion and, in its wake, parliaments tend to show what Vermeulen and Penninx (1994) have
called ‘ democratic impatience’; i.e. governments are forced to come up withimmediate, and often
short-term, policiesto remedy the outcome of long-term processes. This pertains to immigration
policies (Doomernik et al. 1997) as well asto integration policies. If the position of immigrants
and especially their descendants does not improve withinashort time span, or even deteriorates,
itis oftenforgotten that the inter-generational mobility required of the immigrant’ s descendants to
arrive at the same socio-economic level as natives, is very considerable. Indeed, muchlike was
the case with the emancipation of the French, German and Dutch working classes earlier this
century, it seems realistic to expect equality between natives and the descendants of immigrants
not be achieved before athird generation has come into being. For thesereasons it isimportant to
discuss those effective instruments that are withinrel atively easy reach for governments and that
create the framework in which such inter-generational mobility can take its course.

No great material costs are incurred by changesin legal provisions pertaining to immigration,
residence status, social and political rights and legal protection against discrimination. Y et many
policy toolsinthesefields are often not present or under-utilised, eventhoughtheir impact canbe
considerable. We found several examples of thisin the preceding chapters.

Theimpact of certainprovisionsinimmigration policies for the integration process of immigrants
and their descendants can be well illustrated if we compare Germany with France and The
Netherlands. The former country displays considerabl e reluctance when it comesto granting non-
EU foreignersasecure residencetitle. The latter countries, in contrast, offer the equivaent of an
establishment permit (making expulsion possible only when the alien poses a security threat)
already after afew years of legal residence. In Germany this status is contingent on a range of
conditionslike being in employment. Whenlabour isingreat supply and opportunitiesfor low and
unskilled workers poor this may have serious consequences for the immigrant’ sresidence status.
As we have seen, reatively few Turkish immigrants indeed have progressed through the
subsequent residence titles and have gained an establishment permit. It isnot far fetched to seea
direct relationship between this and the fact that so many Turks, even of the second generation,
express great ambivalence as to wheretheir futureislikely tolie: inGermany or in Turkey. This
ambivalence is mirrored in the low naturalisation rates and, conversaly, aso the result of the
relative difficultaccessto German citizenship. When, furthermore, agovernment hasasits policy
that return migration should always be clearly presented as a viabl e option for those who become
unemployed, this again underlines that, al things being equal, migrants are not welcome to stay.
Such policies do nothing to create a climate in which immigrants feel comfortable and, indeed,
maintains the myth among its citizens that migrants and immigration are basically a problem,
instead of being phenomenathat basically are of benefit to society.

We have seen that among the three countries studied, unemployment among Turks is by far the
lowest in Germany. At least to a considerable extent this is the result of German immigration
policies and the resulting ambivalence among these migrants. The question should be raised
though, whether the by-effects, i.e. when looking at integrationinwider terms than labour market
participation and access, have not been a price too high to pay.

Although no one knowsfor sure how the German economy and labour market will develop in the
foreseeable future, there appears to be the distinct possibility that similar trends as took placein
The Netherlands one to two decades ago will manifest themselves: arapid and strong decline of
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the primary economy. Whether under conditions of rapidly rising unemployment figures among
Turkish immigrants and their children it remains possible to ‘export’ potential or actual
unemployment seems dubious and, at any rate, hardly justifiable in terms of human rights.

Another aspect of immigration policiesisthat they may place migrants under zugzwang. Once a
securelegal position has been attained, migrantsfromunderdevel oped countries|ose virtual ly all

incentive to return home for more than a brief visit. The risk of losing the right of access and

settlement in the countries they migrated to istoo large to take. Only those who areretired or in
those few instances where economic prospects inthe country of origin are better than they arein
the immigration country are they likely to return voluntarily. Compounded withthefactthat all EU
Statesarerel uctant to accept theimmigrationof so-called third country national s(personswho are
not citizens of one of the EU States), this puts a serious break on the free flow of people and hence
the optimal functioning of afree labour market.

Other policies incurring few costs but potentially being beneficial are those that combat
discrimination on grounds of ethnic and racial background or nationality. France, Germany and
The Netherlands have acceded to the International Convention for the Elimination of All Forms
of Racial Discrimination. The extent to which these States act upon ICERD provisions varies
considerably, however. Neither of these States monitors incidences of discrimination but in The
Netherlands complaints are invited. Of the three countries Dutch legislation offers the most
comprehensive protectionagainst discriminatory practices, bothincivil andin crimina law. Such
a comprehensive body of legidation islacking in France and Germany where the threshold for
complaints, furthermore, appears to be high, if only because complainants depend on the high
burden of proof required for proceedings under criminal law (Kulke 1995, MacEwen 1995). The
same authors make the point that even thoughlegal actionmay always remaindifficult because acts
of discrimination are often hard to prove, the symbolic value of clear anti-discrimination law
should not be underestimated. It functions to signal the State’ s commitment to equality, both to the
immigrant population and society at large.

Related to anti-discrimination legislation are those provisions that seek to increase the numbers
of immigrants and their descendants (or other disadvantaged categories) in the labour market, in
certain sectors thereof or in particular types of positions. Among the three countrieswe devoted
this study to, only The Netherlands has made moves in this direction. By law (Law on the
Promotionof Equal Employment Participation of the Allochthonous, WBEAA) employersof firms
with 35 or moreemployeesarerequired to provide lists enumerating the ethnic background of their
employees. It ishoped that thiswill create awareness among employersand incite them to adjust
hiring practices in such a fashion that their labour force in due cause resembles the ethnic
composition of the overall population. Unfortunately, it is too early in the day to arrive at any
conclusion as regards the effectiveness of this policy. Another targeted policy pursued by the
Dutchgovernment isaformof preferential hiring whereby for many positions in the public sector
members of ethnic minority groups are preferred if their qualifications are equal to that of native
candidates. Although it has increased the number of such employeesin government services, no
labour force that is representative for the population at large has as yet been achieved.

6.4. Recommendations

Admittedly we have not been able to unequivocally establish precisely how effective effortsto
integrate immigrants and their descendants on the labour market and into the educational system
have until now have been. This, however, should not be read as to imply that these policies
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therefore are ineffective. Indeed, the absence of suchpoliciesintimeswhere labour market needs
and supply are not congruous would inall likelihood have madedisintegrationanevenmorewide
spread phenomenon. General policies keeping as many people as possible active on the labour
market arethereforeanimportant instrument. If, however, theirimpactisnotequally spread among
all (potentially) disadvantaged groups, targeted policies - quite apart fromthose that endow non-
nationals with legal rights - may be called for. Of the latter policy type we have found few
examples, the most explicit being the Dutch WBEAA. German and French governments are
reluctant to single out for positive treatment specific categories of people either becauseit would
undermine the principle of al citizens being equal or because it could be construed as a favour
kept from others. In The Netherlands debates around the introduction of the WBEAA mainly
concentrated around its possible stigmatising effects. Thisclearly indicates that targeted policies
are a sensitive matter and would require additional policies, eg. aming to create and maintain
public consensus about their necessity.

Other recommendations follow directly from our discussion in the previous section and canthus
be outlined briefly.

If governments accept the importance of social coherence between all people residing in their
territory, it is of primary importance that immigrants are encouraged to feel themselves to be
members of society. The same holdstrue for the native population: there should be no doubt about
the government’ scommitment. A part fromthe obvious need to ensuretheintegration of immigrants
and their descendants in the labour market, to this end the granting of social, political and lega
rightsis of the utmost importance.

Principle rights should be:

-the right to a permanent establishment permit after a limited period of legal presence
without conditions as regards employment or income, e.g. after threeto five years;

- the right to family reunification with no discriminatory provisions attached to it
(i.e. provisions that are reserved for aliens) and no limits asto aminimumor maximum
of duration of legal residence within which reunification should take place;

-theright to vote in local elections for holders of a permanent establishment permit;

-the right to acquire citizenship once the immigrant is in the possession of a permanent
establishment permit;

- the right for those who want to migrate back to their country of origin or to athird country
to retain an establishment permit (and hence the option to return) for a prolonged
period of time;

the extension of the rights of free movement within the EU currently endowed to citizens
of member States to those immigrants who hold a permanent establishment permit.

Furthermore, governments should in every way possible combat discrimination in all fields of
society. The necessary basisfor thishasto be provided for by means of acomprehensive body of
legal provisions. Thishasto be backed with sufficient and suitable means by which to implement
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these provisions; e.g. low thresholds for complainants to claimtheir right to equal treatment, and
effective law enforcement.

Lastly, we have found that comparing thelevel sof integration of immigrants and their descendants
was seriously hampered by the lacking availability of relevant data. Aslong as immigrants are
foreigners, statistics provide fairly accurate and meaningful information. In case immigrants
become citizens of the receiving State this is no longer a matter-of-course. Since becoming a
national does not at the same time alter aperson’ s culture, skills or physiognomy hewill thenstill

be potentially at ri sk of being faced with discriminatory practices and/or lagging integration. This
means that governments which implement the rights outlined above, will be confronted with the
need to monitor over time the socio-economic position immigrants and their descendants arein.

Monitoring the positionand progressof immigrants and their descendants on the labour marketand
in the educational system are the first requirements. However, as we have established that
integrationinthose areas - integration defined in anarrow sense- is closely linked to integration
in more general terms. monitoring of the housing market, and the participation rates in a host of
sub-sectors of public lifein general isrequired.

Several suitable ways of monitoring have in this study been reviewed, such as registering an
individual’ s place of birth and (for the second generation) of his parents in population registers,
or enumerating these data i n popul ation censuses and rel evant surveys (househol d surveys, labour
force surveys, targeted sample surveys) is one option. In addition, registers like those kept as a
result of the DutchWBEAA are also feasible, which could have as an advantage over the former
means of enumerationof | eaving to the individual sconcerned to deci de whether and how they want
to beregistered. However, some cautionisinplace. First of all, due care is needed to protect the
privacy of individuals. Secondly, monitoring should be flanked by the government’s commitment
to act onwhat their datareveal . And lastly, governments should be conscious about the potentially
stigmatising effects for the individuals concerned, a risk which greatly increases when such a
commitment to act is lacking.
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