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1 Introduction: Bridging Research and Praxis on Bot h Sides of the
Atlantic

The average American would likely have a difficult time navigating “the system” — it becomes much
more difficult for a newcomer who is trying to learn the basics about living in a new country and
culture. Thus, immigrants become an easy target for policymakers who seek to fix the financial
problems and budget deficit by cutting services to them, because the possibility of immigrants getting

heard or uprising (sic) is much lower than any other group.*

Immigrants in the US and the EU face similar challenges in adjusting to a new context and
setting and learning how to “navigate the new system,” in which they now have to live,
willingly or not. Integration policies are supposed to ease this learning process. Whether
immigrants are being heard by local and national authorities or local communities, and how
integration services for immigrants are managed on both sides of the Atlantic, are crucial

guestions for both integration researchers and practitioners.

1.1 Purpose Statement

The purpose of this dissertation is to examine ways of managing immigrant
integration and integration policies in the receiving societies, with a special focus on the labor
market integration of young immigrants.? The study addresses key interrelated aspects of
integration policymaking: youth development strategies and the participation of immigrants in
the local workforce. It also seeks to bridge the gap between the theoretical framework of the
research on integration and the grounded, local reality of “practicing integration.”

Indeed, even though the discourse on integration has been evolving rapidly
throughout the end of the last century and beginning of this one, the focus of research on
local sites, as the places where the integration of immigrants with the host society actually
happens or at least should happen, is quite new. The application of a theoretical framework
for managing integration, developed in this dissertation, is then tested in several different
local contexts. The hope is that this work will be useful for both theorists and practitioners of
immigrant integration and youth policies.

Thus, along with new theoretical insights into the complex research area of immigrant
integration, the study presents a portrait of integration practices, describing successes and
shortcomings on both sides of the Atlantic. Simultaneously, the dissertation should foster a

transatlantic dialog on immigrant integration. By looking at the advanced industrial societies

! Delgado M., Jones K., and Rohani M. (2005). Social Work Practice with Refugee and Immigrant
Youth in the United States. Boston, MA: Pearson Education, Inc., p. 234.
% The term “the receiving society” will be used interchangeably with “the host society.”
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of the United States, Germany, and Poland, the study seeks to fill a gap in the academic
field, addressing the need for comparative empirical research and promoting the exchange of
good and bad practices in providing integration services for young immigrants in America
and in Europe.

It is believed that such an exchange is an important step in improving integration. By
spreading knowledge about local integration practices for immigrant youth, this dissertation
can and should be a force for social cohesion and defuse local taboos and controversies
surrounding the issue of immigration, so that “the local” transgresses its borders and
becomes “the global.” In fact, the globalization of local research on integration can teach,
warn, and encourage: comparing yourself to others is sometimes the best incentive for
making improvements and thereby generating innovative ideas, in this case in the field of
immigrant integration. The showcase of different approaches as a result of the empirical
study in four city case studies should contribute not only to a critical appreciation of theory
application and practices, but also stimulate scholars to further transatlantic research on

managing the integration of immigrant youth.

1.2 Unit of Analysis and Research Questions

The unit of analysis focuses on the supranational, national, state, and local contexts
for managing the integration of immigrant youth and the work methods of integration service
providers in the city case studies. The cities in the European case studies are in both old and
relatively new EU member states, Germany and Poland, which have different bonds and a
different understanding of what it means to belong to the structure of the Union. They also
have a different history of immigration. Similarly, on the other side of the Atlantic, the
American cities are situated in two US states, Arizona and California, which were admitted to
the United States at different times and have different experiences with immigration. Inside
these two EU countries and two US states, four cities of a relatively comparable population
size and distance from each other were selected: San Diego in California, Phoenix in
Arizona, Munich in Germany, and Warsaw in Poland. The cities are unique in terms of the
size and diversity of the immigration populations, labor markets, and the roles these cities
play as immigrant destinations.

The inconsistencies in definitions of immigrant youth are not conducive to setting
clear boundaries for empirical comparative research on managing integration of immigrant
youth in different national and local contexts. Interestingly, no worldwide, universally

applicable definition of an immigrant® exists. The study partially follows a rather broad

® “Migrant” is a broader category, including immigrants (people coming to a particular country) and
emigrants (people leaving a given country). However, migrants and immigrants are often used
interchangeably and the terms are commonly applied to immigrants both in research and practice.

12



definition of the term, proposed by UNESCO. According to this definition, “an immigrant is
considered any person who lives temporarily or permanently in a country where he or she

was not born, and has acquired some significant social ties to this country.”

Consequently,
for UNESCO and for this research, tourists who do not intend to stay in a given place for a
longer period of time are not immigrants. Although UNESCO also does not include refugees,
displaced persons or others forced to leave their homes among immigrants, these groups of
people are included here under the single category of “immigrant.”

Nevertheless, each country seems to have adopted its own interpretation of the term
in line with its own migration policies and each researcher defines an immigrant in a way that
best fits into his or her research context. Confusion usually arises about the question of
whether a refugee is an immigrant and whether second or third generation immigrants should
still be included in this group. In fact, the term immigrant is widely used without any attempt
at defining it, and the interpretation of what an immigrant is usually varies from person to
person and from institution to institution. Similarly, no consensus exists as to what a youth is.
The age boundaries of this group are quite flexible and have changed throughout human
history. However, in contemporary America and Europe, the period between 15 and 30 years
of age may be seen as the crucial period in determining integration into the labor market.

This thesis is centered around certain key aspects of integration which intersect but
are rarely put together under one common denominator in research frameworks: immigrant
youth, the involvement of the receiving society, integration policies, the labor market, and,
finally, transatlantic comparative research from European and American perspectives in all
four of these fields.

The focus on integration places the thesis in the rapidly developing context of
migration and integration studies in the US and, recently, in the EU — since the 1990s.°
Furthermore, narrowing down the study to its second crucial aspect, namely to the
importance of managing immigrant youth integration, is considered of invaluable importance
for academic and practical purposes. Immigrant youth are perceived as an underprivileged
group, both in research and integration measures in practice.

Nevertheless, immigrant youth are not the focal point of the analysis, but the
integration policies and measures on the part of those who welcome them, namely the
receiving society. The need for this shift of perspective in integration research from immigrant
groups to the host society has already been recognized in academia in view of new,
changing migration flows and the formation of “super diversity” in metropolises. Accordingly,

immigrants cannot be so easily grouped into single ethnic categories in one location

* United Nations Educational, Scientific and Cultural Organization (UNESCO). (n.d.).

Glossary of Migration Related Terms.

® Penninx, R. (2008). Migration and the City: Local Citizenship and Integration Policies. In M. L.
Fonseca (Ed.), Cities in Movement: Migrants and Urban Change (pp. 225-240). Lisbon: Centro de
Estudos Geograficos, University of Lisbon.
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nowadays.® Therefore, the study seeks to investigate integration policies and measures for
all young immigrants, regardless of their ethnic roots.

However, it is beyond the scope of this research to take into consideration all aspects
of integration processes targeting immigrant youth. The focus of integration measures is on
the preliminary stage, when immigrants are making their way to independence: integrating
into the workforce, which is considered an indispensable step toward self-sufficiency and
participation in the structure of the society.

Finally, the research is carried out against the background of the emerging
comparative transatlantic research in the field of immigrant integration, bridging the gap
between two continents which are very attractive for immigrants: America and Europe. The
exchange of integration measures and techniques and their implementation both in research
and practice in different integration traditions are the fifth aspect of the study.

The analysis of the interplay of five pieces of the conceptual framework should

provide the reader with the answers to the following questions:

1) What factors influence the development of local labor market integration
initiatives for helping young immigrants enter the labor market?

2) How do these factors enable the receiving society to tap into the potential of
young immigrants?

3) Can the exchange of integration policy research and of practical experience
with integration management between the United States and the European

Union be of use?

1.3 Organization of the Study

Following the Introduction, chapter 2 familiarizes the reader with the first task of this
dissertation: the theoretical framework for researching and managing the integration of
immigrant youth. This framework incorporates the following key aspects: 1) the concept of
integration; 2) understanding integration through the lens of integration into the labor market;
3) the role of integration policies and primary stakeholders in immigrant integration on the
part of the host society; 4) the reason for focusing on integration measures for immigrant
youth. Finally, the chapter provides the rationale for the study of Affirmative Integration
Management, as well as the role of good practice exchanges in both integration theory and
practice.

Chapter 3 presents the rationale, design, and methods of the transatlantic study

against the background of existing and newly-developing models of transatlantic cooperation

® Vertovec, S. (2006). The Emergence of Superdiversity in Britain. Center on Migration, Policy and
Society, Working Paper 25. Oxford: COMPAS, University of Oxford.
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within the field of integration policies. It explains the process of selecting the case studies
and the research methodology, and introduces the research guidelines. The main points of
investigation are presented in the criteria catalog of measures for the labor market integration
of immigrant youth. Finally, the empirical research guidelines for the interview questions are
summarized.

In chapters 4 and 5, the focus shifts towards empirical research, examining whether
and how the theory presented thus far functions in praxis. Chapter 4 focuses on top-down
contexts for local integration management. Various levels of governance which influence
local integration policies and integration practices in the case studies are analyzed. For
Munich and Warsaw, both the EU as well as the German and Polish integration frameworks,
respectively, are presented. With regard to Phoenix and San Diego, both the US federal and
the state policies of Arizona and California are examined.

The analysis of the national and regional contexts for the cities is guided by seven
points of investigation with reference to the countries and states in focus: historical insights
into immigration in the post-Second World War period; the scale of immigration accompanied
by available statistical data; political and public discourse on migration and integration;
national integration policies; and national immigration policies concerning citizenship,
education, and the labor market, which have an impact on the integration challenges
immigrant youth face.

Chapter 5 presents local integration frameworks and practical efforts toward
immigrant integration in city case studies focusing on San Diego, Phoenix, Munich, and
Warsaw. Firstly, the cities are briefly examined from a comparative perspective, with regard
to their current status and as gateways to integration for both young immigrants, and as
receiving societies. Secondly, the integration work of local organizations is analyzed
separately for each local case study in the context of top-down national and state policies
and the cities’ own modes of integration. The following issues, which focus on the labor
market integration of immigrant youth, are discussed in each case study in relation to the top-
down integration policies and the local integration context: the perception of immigrant
integration in the organizations interviewed; local integration challenges for immigrant youth;
integration programs offered by immigration and youth service providers; the ways the
organizations reach out to immigrants and the local society; methods of network-building for
governmental and non-governmental organizations working on immigrant integration in the
city.

Chapter 6 presents the conclusions based on the analysis of local institutions’
measures for integrating immigrant youth into the labor market in different contexts and a

discussion of the research questions. It also elaborates on the limitations of the research,
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introduces prospects for further study, and finally proposes recommendations for integration

work for immigrant youth and transatlantic research on immigrant integration.

1.4 Research Context Setting

In empirical research on integration, nothing is more important than understanding the
local context in which individual immigrants land. The same is true for the research context.
The time-frame of the field visits, the world economic situation, and the atmosphere around
the subject of integration heavily impacted the process of scientific inquiry and the writing of
this dissertation.

As already noted, and something that will often recur throughout the next pages, the
subject of immigrant integration became very topical and contentious on both sides of the
Atlantic as the empirical research was being conducted, in Poland, Germany, and the United
States, between November 2007 and April 2009. Following the September 11™ terrorist
attacks, many countries began to rethink who is welcome and who is not. Moreover, as an
economic and financial crisis had engulfed the world, this was also a time of rethinking who
is profitable and who is not. Given these contexts, migration and integration turned out to be
a very touchy issue both in academia and politics. During my research and the process of
writing, | had to confront challenges arising from an overwhelming flow of new information.
Breaking news on integration and immigration, which arrived regularly in my email box from
migration institutes and organizations | had interviewed in the United States, Germany, and
Poland, was both intriguing and distracting. In fact, trying to keep up to date with the latest
developments in the topic of my research on both sides of the Atlantic seems almost as
challenging as compiling research findings and the analyses of personal experiences
deriving from my transatlantic field work into a single dissertation project. The hope is that
this endeavor, which has resulted in the piece of work the reader is now holding in her or his
hands, will prove useful for both migration researchers and integration practitioners and
inspiring to anyone who has never thought about the challenges immigrant youth may face in

dealing with “the new system.”
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2 Researching and Managing Integration

Immigrant integration research should by no means serve only one purpose: either as
a sole report on the situation of immigrant integration in a given context or simply as a
theoretical but abstract debate on the concept of integration, without any reference to
integration practices. An ambitious aim of integration research is to accomplish both tasks by
combining practices which are sometimes isolated, bringing together various perspectives
and constructing new theoretical approaches to integration in order to produce the best
applicable solutions to the challenges of integration. The fragmentation and lack of a variety
of perspectives in migration and integration research have already been noted by many
researchers, for example the Economic and Social Research Council, and will be addressed
in chapter 3.”

This chapter will introduce the reader to the first task of this dissertation: the
theoretical framework for researching and managing the integration of immigrant youth. This
framework encompasses the following key aspects: 1) the concept of integration; 2)
understanding integration through the prism of integration into the labor market; 3) the role of
integration policies and primary stakeholders in immigrant integration on the part of the host
society; 4) the reason for focusing on integration measures for immigrant youth. Finally, the
chapter will provide the rationale for the study in the thesis of Affirmative Integration
Management, and the role of good practice exchanges in both integration theory and

practice.

2.1 Immigrant Integration as a Concept and Process

Although integration is a very individual, autonomous and complex process, the
examination and discussions of potential patterns may help to better manage immigrant
inclusion into the structure of the host society. Generating categories and forming a
conceptual framework become helpful tools in facing certain immigrant integration
management challenges, presented in the research questions.? As Richard D. Alba and
Victor Nee elaborate on the meaning of any theory: “The test of a theory lies in the power of
its application to empirical reality, in the reach of its ability to organize and give interpretive
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coherence to otherwise disparate facts.”™ My hope is that the hypothesis and theories

" Penninx, R., Spencer, D., and van Hear, N. (2008). Migration and Integration in Europe: the State of
Research. Oxford: COMPAS, University of Oxford.

® See chapter 1.

° Alba, R. D. and Nee, V. (2003). Remaking the American Mainstream. Assimilation and
Contemporary Immigration. Cambridge, MA: Harvard University Press, p. 36.

The empirical reality in the case of this research refers to manifold aspects of the labor market
integration of young immigrants in local contexts of four cities. The challenges of this comparative
framework will be developed in chapter 3.
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discussed here will pass such a test. In fact, the complexity of individual integration
processes might discourage integration-practitioners from even thinking of the concepts
behind their work. Nevertheless, it can be argued that organizing scattered thoughts on
integration research might also prove useful in practical work with immigrants.

The theoretical framework for integration to be developed and applied here situates
this dissertation within the rapidly expanding fields within sociology, which conceptualize and
monitor immigrant integration. This task is difficult, as views of immigrant integration are very
often distorted, combined with other concepts in the social sciences, often politicized and
interpreted differently by individual policy-makers. The first step in addressing these
challenges is to focus on managing immigrant integration in a general framework, taking into
account though not yet contextualizing the national and the local realm of the receiving
society, which will be the focus of chapters 3 and 4.

Despite the complexity of the concept of integration, an attempt must be made at
defining it. Following Adrian Favell's optimism in tackling controversial public issues, | fully
agree that “[d]ilemmas might be a resource of social progress, [and] failure to manage will be
a loss of moral social order.” Indeed, immigrant integration contributes to the sustainability
of moral social order, which in turn gives the society cohesion and unity.™*

In order to define the concept of immigrant integration, it is important to agree first on
the meaning of the word “integration.” Wolfgang Bosswick and Friedrich Heckmann provide a
good summary of generally applicable interpretations of integration.'” According to them,
integration can be generally defined as “the stability of relations among parts within a system
like a whole.” It refers to one of three general processes, applicable to any area of study:

- forming a new structure by relating single elements to one another;

- forming interconnected wholes, including single elements or partial structures into

an existing structure;

- maintaining or developing relations within a system or structure.

Each of them, although different in the interdependent relations of the new elements,
aims at progress and is process-oriented.

In a sociological context, integration refers to the stability of relations among actors or
groups in a given social system. How this stability can be achieved and maintained in the
context of local and national immigrant integration challenges is of great importance to local
practitioners and policy makers on integration.

This stability might be perceived at two levels. According to social system theories,

there are two crucial concepts: the system and social integration. System integration results

12 Favell, A. (2003). Philosophies of Integration. Hampshire: Palgrave, p. 4.

Ibid., p. 16.
12 Bosswick, W. and Heckmann, F. (2006). Integration of Migrants: Contribution of Local and Regional
Authorities. Dublin: European Foundation for the Improvement of Living and Working Conditions, p. 2.
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from the cooperative functioning of institutions, organizations, and particular mechanisms:
the state, the legal system, markets, corporate actors, and finance system. Social integration,
on the other hand, is defined as the inclusion of an individual in a system.13 It could be
argued that these two processes are interrelated. Effective system integration, which
provides a society with both rights and constraints, is a prerequisite for social integration. The
degree of social integration, in turn, promotes the development of new incentives and the
system’s structural development (e.g. new institutions or new legislation).

The integration of immigrants into the receiving society is the subject of the second
type of integration: social integration. This integration is influenced by a number of factors
dependent on system integration, among others the integration policies as a product of this
system.* Moreover, just as immigration flows fluctuate in particular societies throughout their
histories, the rhetoric of immigrant integration is also constantly undergoing change. The
evolution of integration is closely connected to the development of migration processes in a
given time and in a given local context. Therefore, it is crucial that integration research
focuses not only on a particular group of migrants but first of all on the spatial context of their
integration.*® This social environment will be the subject of tests in the empirical part of this
study, which will make a theoretical concept of integration more operational.

I will now present an overview of the evolution of the key concepts used, compared or

contrasted in integration research.
2.1.1 The Roots of Integration Theories in American Experience

Contemporary concepts of integration, initially referred to as “assimilation” by
scholars, stem from the American experience and American process of nation-building
through the incorporation of immigrants since colonial times. The idea of what a settler
society should look like has been continuously disputed and evolving, while simultaneously
new groups of immigrants have been entering the receiving society.™® As Aristide Zolberg

notes, the process of identity-formation in America followed the usual route of nation-building

'3 Lockwood, D. (1964). Social Integration and System Integration. In G. K. Zollschan and W. Hirsch
(Eds.), Explorations in Social Change (pp. 244-257). London: Routledge & Kegan.

* The impact of integration policies on the integration process is discussed in later sections of this
chapter.

0. Asselin (et al.) identify three dimensions of integration, each with their own indicators, which are
crucial for the development of new strategies for integration research: 1) different levels of integration
(e.g. individuals, groups, and institutions); 2) social context at local, national, and international levels;
and 3) spatial dimensions (e.g. immigrants’ access to urban resources and their role in the production
and transformation of urban spaces). Each of these dimensions is relevant for the empirical framework
of this study, presented in chapter 3.

Asselin, O., et al. (2006). Social Integration of Immigrants with Special Reference to the Local and
Spatial Dimension. In R. Penninx, M. Berger, and K. Kraal (Eds.), The Dynamics of Migration and
Settlement in Europe (pp. 133-170). Amsterdam: AUP, p. 158.

'® Alba, R. and Nee, V., op. cit., p. 18.
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and national integration, “involving a crystallization of the us and a reinforcement of the
boundary between ‘us’ and ‘others.””*’ This nation was first based on the common ethnic
background of Anglo—Saxons but soon, after a number of conflict with Britain and with a lack
of confidence in the new nation’s future, the “us” was more about a civic nation bounded by
one political entity, with its own American version of the English language, although it still
sought to exclude many ethnic groups. In fact, American distinctiveness, although already of
importance in the late colonial period, fully blossomed in and after the separation of the
colonies from Great Britain.

Americanization as a strategy to create one nation evolved over the course of the
history of immigration to the US and finally culminated in a new trend in American society the
Americanization movement.’® It dates back to the later period, from about 1900 to the early
1920s, when an increasing number of new immigrant groups, primarily from eastern and
southern Europe, started to flood into the Promised Land. It was no longer clear who was still
alien and who was already “truly American.”

The first two decades of the 20™ century was a time when, after a period of
welcoming immigrants, a growing number of Americans began to reconsider the importance
of maintaining their old culture and began emphasizing mutual solidarity and cohesion
among the homogeneous group of Americans of Anglo-Saxon origin.™® In the most radical
version it took the form of Anglo-Saxon racism, and in the second half of the 20" century,
instead of Americanization, the term “WASPification” (from “White Anglo-Saxon Protestant”)
was coined.?’ WASPification signified the process of imposing on immigrants the values of
the Anglo-Saxon founders, such as the Protestant work ethic, the worship of usefulness,
civic-mindedness and reverence for the principles of the Declaration of Independence and
the Constitution.

Americanization is considered both a sociological and a political movement. As a
political movement it was “a concerted policy” with an activist role for the federal government
in molding the newcomers into Americans, which was part of the Progressive Era’s
centralized effort to construct a modern and cohesive social order.?! Federal agencies such
as the Bureau of Naturalization in the Department of Labor, the Bureau of Education in the

Department of Interior, the Committee on Public Information, Council of National Defense

7 Zolberg, A. R. (2006). A Nation by Design. Immigration Policy in the Fashioning of America.
Cambridge, MA: Harvard University Press, p. 108.

'® The following section on Americanization is partially based on my article, see Ziétek, M (2007).
Americanization as Globalization of Cultures? Theories and Their Relevance for Polish Cultural
Identity Today. Polish-AngloSaxon Studies,12-13, 105-128.

¥ Thernstrom, S. (Ed.). (1980). Harvard Encyclopedia of American Ethnic Groups. Cambridge, MA:
Harvard University Press, p. 39.

2% |pid., p. 57.

2 Zolberg, A. R, op. cit., p. 263.
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were the main actors involved. The measures of those times were as controversial as were
the various approaches employed in Americanization.

Some Americans, considering their own national identity as (largely) the heritage of
their British ancestors, opted for a restrictive policy to curb the influx of immigrants and
invoked American nationalism. Others supported the process of Americanization by providing
immigrants with various institutions and help. The purpose, as Isaac Berkson put it, was to
adapt them to the new reality often by “divesting [them] of old characteristics” rather than
cultivating their old ways of life.** Naturally, the process of evolving into a full-fledged citizen
of the United States was much more difficult than simply meeting the demands of the 1802
Naturalization Act (“five years of residency, loyalty to the Constitution, and the forsaking of
foreign allegiance and titles.”)®® What was crucial for developing in the newcomers a sense of
belonging to a new, large collective group was first familiarizing them with this group’s
culture. Such was the role among Jewish minorities of the Education Alliance, the largest
Jewish organization in the country, which offer new immigrants lessons in English, literature,
civics, and history, as well as industrial classes and recreation. Another noteworthy
organization was the Young Men’s Christian Association (YMCA), which came into being in
the US in 1851, offering, among other things, practical educational programs set up for
immigrants. These and other state and local bodies became the driving force of the
Americanization campaign. Many of them joined the National Americanization Committee
(NAC) during the wartime period. Its character, as the director of the organization Frances A.

"24 which resulted in the forced assimilation

Kellor put it, was “half reformer, half nationalist,
movement both in schools and in education programs. Some strict conditions were imposed
on schools, such as the admission requirement of American citizenship or restrictions on the
use of languages other than English.” Therefore, the very term Americanization has often
had unfavorable associations with cultural antagonism toward foreign traditions and with a
violation of freedom, a dear tenet of the American Constitution.

These associations have prevailed up to the present, although Americanization is
currently being reinterpreted both by politicians and researchers.?® Zolberg tries to find a

common ground in many opposing stances, summing up the controversy surrounding the

22 Berkson, . B. (1920). Theories of Americanization. New York, NY: Columbia University, p. 55.

8 Katzman, N. Chudacoff, E., and Tuttle, P. (Eds.). (1999). A People and a Nation (5th ed.). Boston,
MA: Houghton Mifflin, p. 229.

** Thernstrom, S., op. cit., p. 40.

?® For a detailed account of the Americanization movement see Glazer, N. (1998). Governmental and
Nongovernmental Roles in the Absorption of Immigrants in the United States. In P. H. Schuck and R.
Minz, Paths to Inclusion: The Integration of Migrants in the United States and Germany (pp. 59-82).
New York, NY: Berghahn Books.

% An interesting attempt to rehabilitate the Americanization movement has been made by Pickus, N.
(2005). True Faith and Allegiance: Immigration and American Civic Nationalism. Princeton, NJ:
Princeton University Press.

For more on today’s view of Americanization in the US see subchapter 4.1 on the US and its
perception of integration.
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Americanization movement in a mild sort of way: “However painful Americanization might be,
it nevertheless constituted a genuine invitation, which ultimately held out the promise of
incorporation and full membership for those who conformed.”’

In contrast to Americanization understood as the suppression of immigrants and their
consent to conformity, other approaches to assimilation in the United States began to
emphasize not only immigrants’ adaptability but also their contribution to the formation of the
new nation. Such a model of ethnic interaction, described as the “melting pot,” was
popularized by Israel Zangwill, whose play The Melting Pot attracted large audiences in New
York in 1909. It was the story of the Russian Jew David settling down in New York. The
protagonist advocated the fusion of all nationalities to create a new American one. As he
preached, “America is God’s Crucible, the great melting pot where all the races of Europe
are melting and reforming.”*®

Much as the idea of the melting pot has turned out to be a utopian vision, its principle
of universalism and its emphasis on newness in the developing American culture have been
commented upon in many texts on the ethnic diversification from America and elsewhere. In
this framework all the immigrants were supposed to become new people, and merge into one
community together with the first descendents.? However theoretically, it would lead to
melting away what made the immigrants unique, which was starting to be associated with
conformism by melting pot’s critics.*

Cultural pluralism was the next step in the search for the explanation of the complex
nature of the transformation of immigrants’ identity and the generation of social cohesion
between the newcomers and the host society. The roots of cultural pluralism also go back to
the debates about America as a civic nation. It was a reaction to the utopian version of
melting pot and to Anglo-Saxon conformity.

The concept was first used by Horace M. Kallen, a German-born Jewish-American

philosopher, during a class he was teaching at Harvard around 1906 or 1907.* It was

2" Zolberg, A. R., op. cit., p. 264. The controversy on the American strategy of incorporation might be
referred to contemporary debate about the role and necessity of integration policies (see subchapter
2.3).
%8 Kraut, A. H. (1982). The Huddled Masses: The Immigrant in American Society 1880-1921. Arlington
Heights, IL: Harlan Davidson, Inc, p. 146.
% The two different assimilation projects, Americanization and the melting pot, have proved utopian if
one considers the maintenance of cultural distinctiveness by a number of immigration groups, such as
the Jewish East Side community in New York. There, the expected full Americanization together with a
complete fusion with American society have never actually happened. The discussions about the
inevitability and desirability of cultural homogenization were stirred by a controversial book by critics of
the melting pot: Glazer, N. and Moynihan D. P. (1963). Beyond the Melting Pot: The Negroes, Puerto
Ricans, Jews, Italians, and Irish of New York City. Cambridge, MA: MIT Press.
An interesting account of worldwide approaches to America as a symbol is to be followed in: Ceaser,
J. W. (1997). Reconstructing America: The Symbol of America in Modern Thought. New Haven, CT:
Yale University Press.

% Hollinger, D. A. (1995). Cultural Pluralism and Multiculturalism. In R. W. Fox and J. T. Kloppenberg
gEds.), A Companion to American Thought. Oxford: Blackwell Publishers, p. 163.

! Ratner, S. (1984). Horace M. Kallen and Cultural Pluralism. Modern Judaism 4 (2), 185-200;
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publicly introduced and popularized much later in Kallen’s publications.*? The concept allows
for hyphenated identities of immigrants and propagates the celebration of their ethnic roots.
Kallen questioned America’s own distinctive nationality and advanced the idea of America as
“a great republic consisting of a federation or commonwealth of nationalities.”** As he
argued, an immigrant’s cultural consciousness was even strengthened by the attempts of
Americanization, which resulted in their dissimilation.®* In Kallen’s view, the harmony of
different ethnic societies in one nation can only be achieved in accordance with the principles
of democratic society: respect for self-realization in accordance with one’s own ethnic roots,
which are seen as an immigrant’s spiritual assets. The development of these assets should
be guaranteed by the government: “There are human capacities which it is the function of the
state to liberate and to protect.” Such a function on the part of the state would result in “a
multiplicity in a unity.”* According to Kallen, this form of unity is only possible in a democratic
society “whose institutions encourage individuality in groups, in persons, in temperaments,
whose program liberates these individualities and guides them into a fellowship of freedom
and cooperation.”® However, the real role of the government in this process was not clear.
Kallen envisioned America as an ideal “orchestration of mankind” based on an idealistic tenet
of Americanism: democracy. The unresolved challenge for such a vision is the question who
would be the conductor of such an orchestra of many different tunes and where is the
unifying force of its members.

Inspired by Kallen’s cultural pluralism, his contemporary Randolph Bourne tried to
answer this question and further developed the idea of the merging of cultures into a “Trans-
National America.” Within such an America many heterogeneous national groups would be
unified in “a demaocratic cooperation in determining the ideals and purposes and industrial
and social institutions of a country.” Bourne called for a national effort to cherish the
distinctiveness of transnationality, rejecting the ideals of the melting pot or homogenous
Americanism. According to Bourne America should be a “cosmopolitan enterprise” of “distinct
but cooperating foreign cultures.” Kallen’s focus on the individual's freedom to cultivate his or
her own ethnic identity was shifted in Bourne’s vision towards the principles of common

freedom in a democratic “Beloved Community.” Their cosmopolitan members were to be

. 185.
Ez The idea was first proposed in Horace M. Kallen’s article “Democracy versus the Melting Pot: A
Study of American Nationality,” in: The Nation, 18, 25 Feb. 1915, pp. 190-194, 217-220.
It was first publicly coined in Kallen H. M. (1970). Culture and Democracy in the United States: Studies
in the Groups Psychology of the American People. New York, NY: Anro Press and New York Times.
gOriginaI work published in 1924.)

® Kallen H. M. (1915, February 25). Democracy versus the Melting Pot: A Study of American
Nationality. The Nation, 217-220.
% Kallen H. M. (1970), op. cit., p.106.
*® |bid., pp. 115-116.
% Ibid., p. 35.
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united by a national acceptance of the ideal of mutual respect and understanding.®” This
would be a unifying force for Kallen’s orchestration of mankind.

Indeed, cultural pluralism has undergone changes and even in Kallen’s later work
was associated with the liberal strain of Americanization, defined as “Americanization,
supporting, cultivating a cultural pluralism.”®

Today, Kallen's and Bourne’s ideas are rejected by the advocates of multicultural
society who are constantly searching for an ideal frame for maintaining cultural diversity.* In
the end cultural pluralism has expanded beyond the American context and established itself
as an “intellectual ancestor of contemporary multiculturalism.” It gave rise to
multiculturalism and its “politics of recognition,” which have been adopted as official policy in
many western nations since 1970.* The latter emphasizes the recognition of the cultural
diversity contributed by the minority.*> Much as the idea of multiculturalism has been
extensively discussed both in politics and research, of the many controversies there is one
important unresolved challenge in the multiculturalists’ framework for immigrant integration
into the host society. As Alba correctly notes, the assumed parity of cultures is difficult to
achieve in the mainstream society, as there are asymmetrical expectations: members of a
majority culture impose many requirements upon the minority (e.g. to be successful they
must be bicultural) whereas no expectations are put on the majority.*

Although cultural pluralism is seen as an early-twentieth-century version of a

multicultural United States,* the concepts of dual identities and hyphenated nature of

%" Bourne, R. (1916). Trans-National America. Atlantic Monthly, 188, 86-97.

* Thernstrom, S., op. cit., p. 50.

% Hollinger, D. A. (1995). Postethnic America: Beyond Multiculturalism. New York, NY: Basic Books,
p. 12.

“O Alba, R. D., and Nee, V., op. cit., p. 26.

* Taylor, Ch. (1992). Multiculturalism and "The Politics of Recognition.” Princeton, NJ: Princeton
University Press.

*2 These ideas resemble those of the advocates of cultural pluralists from the turn of the 20" century.
Cultural pluralism, however, is to be seen as an ideological alternative to the melting pot ideal and the
Americanization movement and is strongly Eurocentric. Multiculturalism, in turn, is more a policy-
driven approach referring primarily to cultural diversity in educational institutions and political and
economic inequalities among ethnic groups outside Europe. For more see:

- Alba, R. D. and Nee, V., op. cit., p. 141.

- Hollinger, D. A. (1995). Postethnic America: Beyond Multiculturalism. New York, NY: Basic Books, p.
164.

“ Alba, R. D. (1998). Assimilation, Exclusion, or Neither? Models of the Incorporation of Immigrant
Groups in the US. In P. H. Schuck and R. Miinz (Eds.), Paths to Inclusion: The Integration of Migrants
in the United States and Germany (pp. 1-31). New York, NY: Berghahn Books, p. 18.

The need for such parity will be emphasized in the proposed theory of immigrant integration as a
multi-level process, for more see subchapter 2.5.

For more on the idea of multiculturalism see:

- Schlesinger, M. (1998). The Disuniting of America: Reflections on a Multicultural Society. New York,
NY: W.W. Norton & Company;

- Klymicka, W. (1995). Multicultural Citizenship. Oxford: Oxford University Press;

- Glazer, N. (1997). We Are All Multiculturalists Now. Cambridge, MA: Harvard University Press;

- Parekh, B. (2000). Rethinking Multiculturalism: Cultural Diversity and Political Theory. Basingstoke:
Macmillan.

“ Alba, R. D., op. cit., p. 17.
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immigrants have a strong influence on the integration theories which are applicable to a
context outside the US as well. Similarly, the aforementioned Americanization movement and
the melting pot ideal are fundaments for integration research examining other democratic
states, even though they appear in throughout the literature on the US rather than on other
countries. Consequently, the contemporary reinterpretations of these four core ideas:
Americanization, the melting pot, cultural pluralism, and multiculturalism, such as David A.
Hollinger’s "post-ethnicity” or Noah Pickus’ “new civic nationalism” might be more universal
for research on regions outside the US than expected.*> Roger Waldinger points out the
relevance of American concepts for international research as follows: “As international
migration is an exception to the system by which states bind mutually exclusively
populations, the fundamental dilemmas it produces are experienced by the residents of all
the rich democracies, not just by Americans.”® By the same token, American assimilation
theories, as scientific interpretations of the aforementioned four concepts which are crucial
for American nation-building, may be considered first drafts of contemporary integration

theories.

2.1.2 Assimilation Theory

The first scientifically-oriented assimilation theory can be traced to the 1920s, in the
Chicago School of Sociology, with Robert E. Park and Ernest W. Burgess. They based their
concepts on the close observation of the urban environment around them.*” Their early
definition of assimilation referred to “a process of interpenetration and fusion in which
persons and groups acquire the memories, sentiments, and attitudes of other persons and
groups and by sharing their experience and history, are incorporated with them into a
common cultural life.”*® Soon, Park became a pioneer of “race relations cycle theory,” which
claims that relations between migrants and non-migrants go through the sequence of

contact, competition, accommodation and eventually assimilation.*® In contrast to what is

> Pickus, N., op. cit., p. 160.

Hollinger, D. A. (1995). Postethnic America: Beyond Multiculturalism. New York, NY: Basic Books.
Pickus revised the theory of Americanization as a form of civic nationalism: “a conception of
citizenship which can engage citizens in negotiating multiple identities and institutional relations, while
emphasizing a sense of attachment to a broader whole that integrates those commitments.”

David Hollinger, in his vision of “Postethnic America,” proposed cosmopolitanism as a reinterpretation
of the multiculturalists’ ideology, allowing for a shift in ethnic boundaries and multiple identities with
recognition of the value of one American national culture. Postethnicity gives individuals freedom of
choice regarding their identities, not confining them to any ascribed ethno-racial groups. These ideas
will be further developed in reference to the US and EU member states in chapter 4.

“® Waldinger, R. (2007). Transforming Foreigners into Americans. In M. Waters and R. Ueda, (Eds.),
The New Americans. Cambridge, MA: Harvard University Press, p. 139.

" Asselin, O., et al., op. cit., p. 134.

8 park, R. E. and Burgess E. W. (1921 reprint 1969). Introduction to the Science of Sociology,
Chicago University of Chicago Press, p. 735. Quoted in R. D. Alba and V. Nee, op. cit., p. 19.

9 park, R. E. (1950). Race and Culture. Glencoe, IL: The Free Press.
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often believed, these first concepts of assimilation theory should be understood as a two-way
process of interaction between newcomers and the residing inhabitants, living in “cultural

solidarity”°

without eradication of immigrant ethnic culture.

William L. Warner and Leo Srole introduced the familiar concept of assimilation as a
one-sided process, as a “straight-line assimilation theory,” according to which all immigrant
groups would inevitably evolve toward the American way of life at their own pace.*

Furthermore, a multitude of concepts and theories about assimilation were
synthesized by Milton Gordon in Assimilation in American Life, in which he introduced a
multidimensional index of assimilation variables: cultural, structural, marital, identificational,
attitude receptional, behavior receptional, and civic. Acculturation, a one-way process of
adopting the unchanged core culture, was supposed to be a prerequisite for further structural
assimilation, that is for an entry into the socio-economic mainstream. In Gordon’s framework
only the latter would lead to other dimensions of assimilation.>

A radical version of a one-sided assimilation model triggered many hostile reactions.
Tamotsu Shibutani and Kian Kwan argued that the success of structural assimilation is
largely influenced by categorization of human beings, which results in the creation of social
distance. Referring to the Chicago School of Sociology, they claimed that the boundary
between ethnic groups mostly stems from competition for resources and symbolic
domination.*

Another skeptical reaction to straight-line assimilation was raised by Herbert Gans in
his bumpy line theory. According to Gans, assimilation may not turn out to be such a smooth
process and may result in either upward or downward mobility.>* Similar doubts can be found
in the notion of "segmented assimilation,” introduced by Alejandro Portes and Min Zhou, who
argue that immigrants are incorporated in different strata of the host society, either moving
into the middle class or into a disadvantaged social strata.>

Currently, there is a tendency among scholars towards recovering the original
concept of assimilation. Relating to the significance of social boundaries, Alba and Nee
remake the concept of assimilation through the notion of an “assimilatory boundary

change.”® The latter implies narrowing social distances between immigrants and the

% |pid., quoted in O. Asselin, et al., op. cit., p. 134.

>t Warner, W. L. and Srole L. (1945). The Social Systems and American Ethnic Groups. New Haven,
CT: Yale University Press, p. 292.

°2 Gordon, M. M. (1964). Assimilation in American Life: The Role of Race, Religion, and National
Origins. New York, NY: Oxford University Press.

*% Shibutani, T. and Kwan K. (1965). Ethnic Stratification: A Comparative Approach. New York, NY:
Macmillan Company. Quoted in R. D. Alba and V. Nee, op. cit., p. 32.

> Gans, H. (1992). Comment: Ethnic Invention and Acculturation. A Bumpy Line Approach. Journal of
American Ethnic History 12, 42-52.

*® Portes, A. and Zhou M. (1993). The New Second Generation: Segmented Assimilation and Its
Variants. Annals of the American Academy of Political and Social Science 530 (1), 74-96.

*® Alba, R. D. and Nee, V., op. cit., p. 286.
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receiving society, described as the “attenuation of distinctions based on ethnic origin.™’

Assimilation is reinterpreted as a two-sided process, as “members of the minority must seek
entry into social contexts occupied by majority group: and members of the majority must find
their entrance acceptable.”™® This marks a return to the first two-way concept of the
assimilation theory, developed by Park and Burgess, with some innovations. The new
assimilation theory allows for alternative patterns of incorporation: assimilation is not
inevitable nor is it irreversible. Assimilation depends on many factors such as individual
choices, the collective actions of ethnic groups, and institutional mechanisms for monitoring
and enforcement of assimilation. Therefore, in this “remade” assimilation theory great
emphasis is placed on interdependencies among the individual, social groups and the
system.

The rhetoric of integration and assimilation is influenced to a great extent by the
historical context of migration movements in a given time and place. Accordingly, a European
perspective must be different from an American one.*

With the rise of the importance of the nation state and citizenship in the late-
nineteenth and twentieth centuries in Europe, policies of assimilation were associated with
cultural suppression, forcing minorities to adapt to the mainstream. Assimilation became a
taboo concept after World War 11, as a reaction to the extremist nationalism and the
expulsion of minorities.®® Many researchers and policy-makers nowadays seem to stick to the
concept of integration rather than assimilation. The word “integration” is more politically
correct and does not have bad connotations. In the US on the other hand, the society is more
used to the idea of building one nation out of many cultures, due to “a progressive shrinking
of socially relevant differences between groups.”" Therefore, the concept of assimilation is
not as loaded as it is in Europe, where it is highly politicized and associated with the

enforcement of constraints and limitations on immigrants.®

> bid., p. 39.

%% bid., p. 286.

* The use of the notion of Europe or European might be confusing, as it has many diverse intellectual,
cultural, and political interpretations. Research on “Europe” might be biased and reductive,
overlooking the diversity of countries within the continent of Europe, especially in the comparative
America — Europe discourse. However, some argue that it is legitimate to consider the common
political and cultural make-up of Europe, taking two important factors into consideration: 1) the long
history of European nation states characterized by common events on the continent and 2) the current
trend towards increased unity in Europe within the structure of the European Union (especially since
the fall of the Iron Curtain and the collapse of the Eastern Bloc of Communist states). At the same
time, it is important to be aware of the national peculiarities of the EU member states, which determine
their different approaches to official EU politics and recommendations. This dissertation follows these
assumptions and provides more insights into the EU integration framework and the different Polish
and German experiences with migration and integration in chapter 4.

® Bosswick, W. and Heckmann, F., op. cit., p. 4.

® Asselin, O., et al., op. cit., p. 136.

®2 The current use of the term of “integration” instead of “assimilation” in policy-making in Europe might
in some cases represent a cover for strict policies to curb cultural diversity, which is thought to pose a
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However, a new interpretation of assimilation theories has also been traced in
Europe, though perhaps to a lesser extent than in the US. More researchers refer to
integration as assimilation nowadays, signaling the need for reconceptualizing the
implications of assimilation in light of a new trend towards transnationalism.®® These two
processes of assimilation and transnationalism can in fact be viewed as complimentary. In
face of growing transnational connections Michael Bommes provides an interesting
interpretation of assimilation as a unifying process for all individuals, irrespective of their
ethnic background. According to Bommes, assimilation is a general necessity for all
individuals who want to succeed in modern society, not merely immigrants. By the same
token, transnationalism with cultural plurality and assimilation is not contradictory. Whoever
wants to gain access to society has to fulfill “the bundles of social expectations” about the
given roles they take in the society. Therefore, the issue of immigrant assimilation
corresponds to more or less favorable conditions of participation in social systems.®*
Assimilation is still perceived as a change process both for immigrants, assimilating to the
expectations linked to their new roles, and the social systems, transformed by the immigrants
themselves. “They [immigrants] not only do conform to these expectations, but they develop
corresponding expectations' expectations.” Again, the commonly accepted perception
would be that the host society should be willing to undergo change in order to guarantee
social cohesion. Such an approach corresponds to Alba’s vision of assimilation as
“assimilatory boundary change.”®
There are some more points of convergence in theories and trends in research on

assimilation in America and in Europe. As Nee and Alba rightly point out:

The theoretical framework [of American concepts of assimilation] can be extended to global
cities elsewhere by taking into account the differing institutional contexts, especially with
respect to cultural beliefs and the informal and formal rules governing citizenship. The theory
of assimilation turns on distal causes stemming from the institutional mechanisms of

monitoring and enforcement that structure incentives in the institutional environment.®’

danger to the cohesion of European society. For more on such political symbolism see later sections
of this chapter and Asselin, O., et al., op. cit., pp. 136-137.

% For example see:

- Morawska, E. (2002). Immigrant Transnationalism and Assimilation: A Variety of Combinations and
the Analytic Strategy it Suggests. In E. Morawska, and Ch. Joppke, (Eds.), Toward Assimilation and
Citizenship in Liberal Nation-States (133 -176). London: Palgrave Macmillan;

- Bommes, M. (2005). Transnationalism or Assimilation? Journal of Social Science Education 1;

- Esser, H. (2004). Welche Alternativen zur ‘Assimilation’ gibt es eigentlich? IMIS-Beitrage, 23, 41 -
60.

® Bommes, M., (2005), op. cit.

* bid.

® Alba, R. D. and Nee, V., op. cit., p. 286.

®" Nee, V. and Alba R. (2009). Assimilation as Rational Action. The CSES Working Paper Series,
Paper 46. Ithaca, NY: Center for the Study of Economy and Society.
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With regard to possible synergies among transatlantic perspectives on assimilation,
one should take into account national and local differences, although the theoretical

frameworks seem to have very much in common on both sides of the Atlantic.

2.1.3 From Assimilation to Integration

In a number of interpretations of assimilation throughout the rather short history of its
rapid development presented above, there seem to be a number of overlaps with the concept
of integration.®® Although it seems quite impossible to set the boundaries between
contemporary concepts of assimilation and integration, the conceptual framework for the
process of integration proposed here attempts to clarify the relation of assimilation to
integration.

First, it should be stressed that there are some problems and ongoing debates in
theories of immigrant integration among past and contemporary scholars. One of issue is a
constant imprecision in the use of different terms for integration. Although the concept of
integration is relatively new, there have been other widely-used alternatives, such as
assimilation, acculturation, or inclusion. They have paved the way for current integration
research. Nevertheless, they have often been used interchangeably or confused with
integration. In researchers’ dialogues with practitioners, such scientific concepts might
acquire normative connotations, making it difficult for scientists to use them in
communication with a broader audience.®® Some of these terms, like “assimilation” in Europe,
have negative associations, so they are quickly replaced by terms which are less
ideologically loaded.”

The strategy among scholars and/or policy-makers for using terms associated with
immigrants entering the receiving society seems to be rather unclear and is apparently
influenced by the local political climate and debates on the subject of immigration. As a
result, if one term is not politically correct, an alternative is used, putting many concepts
under one umbrella, and letting others decide where the boundaries between the concepts
are located. Such an approach complicates the task of drawing the lines between theories of
assimilation and integration.

I will here draw on the concept of integration developed by German scholars Friedrich
Heckmann and Hertmut Esser, who categorize the dimensions and stages of immigrant
integration in a structured and comprehensible way. Comparing the frameworks of the two

illustrates how closely related the concepts of assimilation and integration remain.

% For more on the “old problem” of differentiating between integration and assimilation, see Esser, H.
g2004), op. cit.

° Penninx, R., Spencer, D., and van Hear, N. (2008), op. cit., p. 9.

® For example, avoiding the term assimilation and using integration instead.

Bosswick, W. and Heckmann, F., op. cit., p. 6.
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As mentioned previously, following Lockwood's framework, immigrant integration
pertains to social integration, meaning the inclusion of immigrants as individual actors in
existing social structures of the host country.”™ According to Esser, the latter involves both
the host society and ethnic communities.”® Immigrant integration is considered “a multilevel
and multidimensional process” with different dimensions.” Reinterpreting Gordon’s
assimilation theory, Esser proposes four basic forms of social interaction and integration into
the existing social structure across four dimensions: acculturation, placement, interaction,
and identification.”* Heckmann, alternatively, labels them cultural, structural, interactive, and

identificational integration.”
These four categories are discussed here in more detail:

a) Acculturation (cultural integration) is the process by which an individual acquires
the knowledge, cultural standards, and competencies needed to interact
successfully in a society. This stage is a prerequisite for any other form of
integration. Language acquisition plays a key role in this process. Acculturation
does not require that the immigrant abandon cultural practices. In contrast,
immigrants may profit, ideally, from their ethnic cultures, using their biculturalism

as an asset in the host society.

b) Placement (structural integration) relates to obtaining a position in society by
acquiring an access to full legal rights, education, the labor market, and public
institutions. One may also call it socio-economic integration in the educational or
economic systems.’® Placement also implies the acquisition of rights associated
with particular positions and the opportunity to establish social relations.

Integration into the labor market is a crucial part of this process.

c) Interaction (interactive integration) is the formation of relationships and
communication networks by individuals who share a common orientation,
resulting in membership in social groups within the host society. This integration

can be in the form of friendships, relationships, marriages, voluntary activities,

" Heckmann, F. and Schnapper, D. (Eds.). (2003). The Integration of Immigrants in European
Societies. National Differences and Trends of Convergence. Stuttgart: Lucius und Lucius, p. 10.
2 Esser, H. (2004), op. cit.

8 Asselin, O., etal., op. cit., p. 138.

" Esser, H. (2000). Soziologie. Spezielle Grundlagen. Band 2: Die Konstruktion der Gesellschaft.
Frankfurt-New York, NY: Campus.

> Bosswick, W. and Heckmann, F., op. cit., p. 10.

e Entzinger, H. and Biezeveld, R. (2003). Benchmarking in Immigrant Integration. Rotterdam:
European Research Center on Migration and Ethnic Relations (ERCOMER).

Similar to Alba’s and Nee’s definition of socio-economic assimilation as a minority participations in
socio-economic institutions (e.g. on labor market and in education)

Alba, R. D., and Nee, V., op. cit., p. 28.
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d)

or more generally in memberships within social groups. This process of
integration may of course be extended to other locations and, unlike
acculturation and placement, is not bounded by the local context of the

immigrant’s residence.

Identification (identificational integration) refers to the development of an
individual's emotional bonds and sense of belonging to a local community or
country and involves immigrants forming their own perceptions of how they see
themselves as part of the receiving society. This form of integration takes place
at a very subjective level of the immigrant’s self-identification and is not
considered a condition for other dimensions of integration. Accordingly, one
may participate in a core social structure without identifying oneself with the

host society.

It should be noted that Heckmann’s dimensions of integration — cultural, structural,

interactive, a

nd identificational — have a narrower focus and refer to integration into the host

society. Esser’s terminology, on the other hand, encompasses integration both into the host

society and ethnic/immigrant communities. Esser places the concept of assimilation in the

framework of social integration. Within this framework, he distinguishes “individual

assimilation”

ethnic comm

putting it on a par with individual integration into the host society but not with the

unity. Individual assimilation can occur within the aforementioned four

dimensions: acculturation, placement, interaction, and identification.”” However, the following

alternatives to such complete assimilation are possible (see table 1):

Table 1  Assimilation in Esser’'s Framework for Social Integration into the Host Society and into an

Ethnic Group78
Social integration into the host society
YES NO
Social int tion int YES multiple inclusion individuql
ocial integration into segmentation
ethnic group
NO individual assimilation marginality

marginality as the failure of integrating either within the host society or the
ethnic community,
individual segmentation as integration only with ethnic community, or

multiple inclusion as integration in both social systems (e.g. bilingualism).

77 Resulting in

cultural, structural, interactive and identificational assimilation, respectively.

8 My translation from German into English from Esser, H. (2004) op. cit., p. 47.
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It might be assumed that complete social integration into the host society takes place only in
the form of individual assimilation.

These detailed differentiations between levels of integration into ethnic communities
and the host society are considered a bit too confusing for the purposes of this thesis. Since
the scope of the empirical research in this work is more oriented toward the host-society,
throughout the dissertation the concept of immigrant integration will be used with reference to
a given host society only, without reference to existing ethnic communities. Moreover, it is
crucial to keep in mind that Heckmann’s understanding of social integration into the host
society adopted in this research corresponds to Esser’s individual assimilation.

Esser's and Heckmann’s frameworks address integration in a very structured way
and seem to be the most transparent ones for application in research. " However, in using
any framework, one runs the risk of oversimplifying individuals’ integration process in
different contexts. It is important to be aware of these limitations during any empirical study.
In fact, the confusion over integration extends beyond theoretical concepts and terminology
to application of the theories in practice at the national and local level, which will be explored
in later chapters.

There is an ongoing debate on whether integration should be viewed as a one-way or
two-way process, in other words whether a prerequisite for successful integration involves
adaptability on the part of immigrants only or of the host community as well. The need for a
contribution on the part of the local community toward the process of immigrant integration
remains a very thorny issue. Opinions vary according to different political agendas and the
pro- or anti-immigration moods in different local contexts.

| consider integration an interactive, two-way process between immigrants and the
host society. Therefore, not only are immigrants expected to change, but the receiving
society also has to be willing to absorb some new trends and to transform itself as well. At
the institutional level it means being open to dealing with the challenges of immigrant
integration and granting immigrants the same opportunities as other residents.

Integration should be also seen as a long-term process. The question arises then
whether reaching the end-stage is feasible. Theoretically, it is possible to reach the goal of
complete integration within Heckmann'’s four dimensions of integration. Practically, however,
it would be hard to measure the success of integration for a couple of reasons.

First, it is difficult to measure and monitor the integration process: the easiest and the
most widely-used measurement methods among policy makers and researchers exist for

structural and cultural integration (with such indicators as intermarriages, citizenship, level of

" Of course, German theories are influenced by a national context of migration and integration, and
these theories are not widespread in American scholarship. However, | argue that transatlantic
research and theories might be more complimentary than oppositional.
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proficiency with the host society’s language) while other process: interactive and
identificational ones are much harder to calculate.
Secondly, some factors which influence the extent of immigrants’ integration vary. As

Wayne Cornelius notes, these include:

a) the differing vulnerabilities and coping resources;

b) different patterns of exposure to racial discrimination;

c) proximity to educationally dysfunctional inner-city subcultures;

d) changing economic conditions (e.g. the disappearance of traditional
occupational mobility ladders triggered by economic restructuring);

e) the legal and political context affecting documented and undocumented

immigrants.®°

Thus individual immigrants’ attributes and willingness to integrate are not solely
responsible for their integration, but a network of interdependent factors also determines the
outcome of integration.

Finally, what is the mainstream to which immigrants are supposed to integrate?
However absurd it may sound, defining the mainstream as an unchanging and stable strata
of society is quite difficult. The host society is constantly evolving and is being challenged by
ever-changing trends: globalization with exposure to new ethnic influences and increased
access to distant contacts, the current political and economic situation, new transnational
networks, and changing concepts of race in a particular society.®* Accordingly, new pluralistic
patterns of coexistence are emerging in the host society and for the immigrants: e.g.
immigrants establishing ethnic enclaves or maintaining ethnic affiliations, while
simultaneously participating in the core institutions of the host society.®” This form of

transnationalism need not hamper integration and may even facilitate the building of

8 Cornelius, W. A. (1995). Educating California’s Immigrant Children in California. In R. G. Rumbaut
and W. A. Cornelius. California's Immigrant Children: Theory, Research, and Implications for
Educational Policy (pp. 1-16). La Jolla (CA): Center for US-Mexican Studies, University of California,
San Diego.

8 A dynamic process of reconstructing race constitutes an important factor influencing integration: a
given skin color acquires a different meaning in different locations at different times (for example, in
the US stigmatization of black-skinned immigrants has recently shifted significantly towards
discrimination against brown-colored skin, especially at the US-Mexican border).

The issue of the changing concept of race recurs among contemporary integration researchers, e.g.:
- race as “mutable concept” interpreted as “a movable color line” in: Kasinitz P., et al. (2008).
Inheriting the City. The Children of Immigrants Come of Age. London: Harvard University Press. p.
368;

- fluidity of racial boundaries in: Alba, R. D. and Nee, V., op. cit., p. 286;

- race as “a highly elastic concept” in: Lucassen, L., Feldman D., and Oltmer J. (2006). Immigrant
Integration in Western Europe, Then and Now. In L. Lucassen, D. Feldman, and J.Oltmer (Eds.),
Paths of Integration. Migrants in Western Europe (1880-2004) (7-26). Amsterdam: Amsterdam
University Press, p. 12.

8 Alba, R. D. and Nee, V., op. cit., p. 66.
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international relations in the host society.?® In this way, the host society is never
homogenous. By the same token immigrants’ biculturalism in no way prevents them from
joining the "mainstream,” as vividly illustrated in the case of the US. As Philip Kasinitz and
others argue, children of immigrants have a unique opportunity to blend their traditional and
“Americanized” ways, “keeping some elements and discarding others as they go along.”®*
Although some destination countries refuse to acknowledge the fact that they are countries
of immigrants, the influence of new immigrant groups and the consequent changes to the
mainstream are undeniable.

Since the host society is never a uniform and coherent system, integration happens to
different segments of society (with immigrants’ upward or downward mobility). The
phenomenon of immigrant admission into different segments of the host society refers to the
aforementioned concept of “segmented assimilation.” However, in the interest of employing
coherent terminology the concept of segmented integration will be used here instead.®®

Suarez-Orozco provides the following explanation of this phenomenon in the US:

Given their diverse origins, financial resources, and social network, immigrants gravitate to
very different sectors of American society. While some are able to join integrated well-to-do
neighborhoods, the majority of today’s immigrants come to experience American culture from

the vantage point of poor urban neighborhoods.87

The mainstream can be understood as that part of society which takes advantage of
full participation in the structures and core institutions of a society and guarantees its new
members advancement and upward mobility. Therefore, the idea of joining the mainstream
as a successful integration strategy does not mean joining one homogenous culture and
values but this segment of society which provides opportunities for immigrants’ development
and their upward integration. Ideally, immigrants should gain access to these opportunities,
join the mainstream, and by the same token transform it as well. Thus neither the
mainstream nor integration to the mainstream are static.

In fact, as previously discussed, social integration is dependent both on the new
members as well as those receiving the immigrants, dependent on the so-called “glue of the
society.”®® Therefore, it is impossible to operationalize the concept of immigrant integration

without making reference to a particular society. Although the theories of immigrant

® For more on the correlation between assimilation and transantionalism see Bommes, M., (2005), op.
cit.

8 Cited in Johnson, Al. and Menounos M. (October 15, 2008). Children of Immigrants Reshaping
America. TOWSON, NBC News.

% portes, A. and Zhou M., op. cit.

% Following Bosswick, W. and Heckmann, F., op. cit.

8 Suarez-Orozco, C. and Suarez-Orozco M. M. (2001). Children of Immigration. Cambridge, MA:
Harvard University Press, p. 157.

% Favell, A., op. cit., p. 3.
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integration presented here might seem to be abstract now, without reference to particular
conditions, they will be contextualized in later chapters with case studies on managing of
immigrant youth integration. Of the multitude of complex fields of integration processes, the
focus for this dissertation will be on the management of integration into the labor market as

the most crucial dimension for immigrant youth integration.

2.2 Labor Market Integration

“If there was enough work and money to live normally, it would be very good. Now
there is nothing as you can see: no work, nothing. We would like to work normally.”®® This
comment from a refugee in Poland illustrates the underlying motives for migration and the
decision to stay or leave a host country: to get a job and live a decent life. Indeed, people
usually migrate in search of new opportunities, except in cases of forced migration by those
who are victims of persecution, violence, and wars and seek asylum. The motivation for
migration is frequently economic opportunity, faith and optimism in a better future, or strong
family bonds.*® As James Hollifield puts it: “immigrants are highly motivated individuals,
whose primary objective in moving from one country to another is to find employment and
improve their and their families’ standard of living and quality of life.”* Such an optimistic
approach to immigrants in the host country might be both inspiring and threatening to the
local population. Therefore, immigrant integration into the labor market is of particular interest
for those who wish to foster the coexistence of newcomers and the host society.

Migration itself represents an attempt at accessing social systems.** In order to
achieve this, immigrants have to gain an appropriate social status, adequate for their
aspirations. A person’s socioeconomic position plays a significant role in status formation in a
society, which can further pave the way to new opportunities.

Among other complex dimensions of the integration process, socioeconomic
integration with integration into the labor market is considered the first crucial step to
establishing one’s position in a society. If members of an immigrant minority and others
similarly positioned have the same life chances in the pursuit of contested goods, such as
desirable occupations, one can talk about the success of socio-economic integration in
society.” To what extent this competition (referring to Park’s race relation cycle)™ is

successful is determined by four issues key to understanding integration processes:

89 Zabek, M. and todzinski, S. (2008). Uchodzcy w Polsce — préba spojrzenia antropologicznego
gRefugees in Poland. Attempt at Anthropological Insight). Warsaw: Polska Akcja Humanitarna, p. 324.
% Suarez-Orozco, C. and Suarez-Orozco, M. M. (2001), op. cit.

°! Hollifield, J. (1992). Immigrants, Markets, and States: The Political Economy of Postwar Europe.
Cambridge, MA: Harvard University Press, p.12.

%2 Bommes, M. (1999). Migration und nationaler Wohlfahrtsstaat. Ein differenzierungstheoretischer
Entwurf. Opladen/Wiesbaden: Westdeutscher Verlag, p. 5.

% Alba, R. D. and Nee, V., op. cit., p. 28.
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a) the characteristics of immigrants;
b) the nature of transnational networks and communities;
c) the structure of the labor market;

d) the opportunity structure of the receiving society.*

Whereas the first two are not so dependent on the host society, the last two are
determined by the host society’s structure. Social and political institutions and organizations,
which not only create legislation but lobby and are a driving force for bottom-up integration
initiatives, in turn represent access to opportunities and available resources.”®

Each of the four above-mentioned determinants of socioeconomic immigrant status
are conditions for structural integration outlined in chapter 1. Structural integration should
open the gate for “a better life”: gaining rights and status in the core institutions of the host
society — in the economy and labor market, education and qualification systems, the housing
system, state welfare institutions, and full political citizenship.’” These core areas are
decisive for the socioeconomic position of any immigrant in a new society. Therefore, it is
necessary to devote some attention to their functioning in the field of immigrant integration.
This dissertation focuses on those responsible for integrating immigrants into the local
workforce.

In fact, integration research has made many attempts to rank the most important
subfields of integration, summarized in the previous section of this chapter. Gordon, for
instance, still using the rhetoric of assimilation with reference to our today’s understanding of
integration, claimed that structural assimilation would stimulate all other types of assimilation,
so that once structural assimilation had taken place, all other forms of assimilation would
follow.?® However, this does not always seem to be the case. Gordon assumed that structural
integration is the key to further processes of integration, but it does not automatically trigger
other integration processes in different spheres of immigrants’ lives. For example, immigrants
can easily be integrated into an educational system yet still identify with citizens of their
native land. In fact, structural integration is indispensable for helping immigrants to reach a
better socio-economic status and to fulfill their immigration goals: getting new life chances,

which immigrants feel they cannot achieve “at home.”*

% Park’s theory, which conceives of the development of a sequence of contact, competition,
accommodation and, in the end, assimilation, focuses in particular on the relations between
immigrants and indigenous inhabitants of urban spaces.

Park, R. E. (1950), op. cit.

% |ucassen, L., Feldman D., and Oltmer J., op. cit., p. 9.

% The role of the host society’s organizations and policy making will be elaborated upon in subchapter
2.3.

9" Bosswick, W., and Heckmann, F., op. cit., p. 9.

% Alba, R. D. and Nee, V., op. cit., p. 24.

* The question arises whether their standards of living in the host country are significantly better than
the ones immigrants had in their home countries and how long living without real advancement but
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Moreover, one should not overemphasize the importance of the economy for social
cohesion in society. Although one can agree with Esser’s claim that structural assimilation is
an irreplaceable core of all social integration processes, it seems less probable that for the
receiving society it is the only central and important dimension of immigrant inclusion. It is
difficult to entirely agree with Esser, who claims that nowadays there is only one social goal
worldwide: economic profit and knowledge about technological efficiency, which pertains to

immigrant integration into the labor market.'®

On the contrary, culture and identity of
immigrants do matter to certain strata of the host society. Simply looking at Samuel
Huntington’s fears of the cultural clash in civilization and the alleged “Hispanic invasion of the

American Nation"

or the recent rise of racist anti-immigrant movements on both sides of
the Atlantic to talk about important factors beyond the economy which demonstrate host
societies responses to immigration.

Indeed, focusing my research on the management of structural integration on the part
of the host society, | prefer not to downplay the significance of the other three fields of
integration (the cultural, interactive and identificational). As Kasinitz and others emphasize in

Inheriting the City, culture does play a very important role in immigrant integration:

Whereas traditional sociological accounts of racial and ethnic inequality tend to emphasize
structural factors such as residential segregation, neighborhood isolation, low-quality schools
and discrimination in the labor market, the authors break new ground by concluding that

culture also matters in explaining divergent outcomes across groups.lo2

Drawing conclusions from the above “ranking attempts,” all dimensions of integration
are interdependent and interconnected. The focus of research on structural integration of
immigrants into the labor market, however, is not arbitrary and can be quickly explained.

First, when examining integration measures for immigrants, focusing on the primary
steps of immigrant inclusion in the host society is logical. These are the interactions of
institutions and organizations with immigrants in the fields relevant to their structural
integration, like labor market, the education system, and social welfare. In fact, it is easier to
conduct research on the formal points of contact of the host society with immigrants within
the key institutional structures than on the cultural distance between individual members of

the host society and immigrants.

constant hope for a better livelihood, which often leads to segmented integration, will keep them in the
same place.

190 Esser, H. (2003). Does the New Immigration Require a New Theory of Intergenerational
Integration? Working Paper 71. Mannheim: Mannheimer Zentrum fur Europdéische Sozialforschung, p.
30.
191 Ostendorf, B. (2007). Samuel Huntington and the Mexican Threat to the American Dream. In B.
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Second, labor market integration as a subfield of structural integration is particularly
interesting and emotional for both immigrants and the receiving society. Immigrants see their
access to the labor market as key to the fulfillment of their immigration inspirations, whereas
members of the receiving society feel endangered and challenged by immigrants in the battle
for better wages, career and social status. This area constitutes the first step in Park’s race-
relation cycle in the competitive encounter with the host population.

Finally, in the face of global development and the economic crisis, immigrants have
now become a major area of interest in economics. As the freedom of movement and
demographic gaps between regions increases, two parallel trends in the world labor market
dynamics are emerging: the decline in the demand for unskilled labor and the rising
importance of human capital in the production of goods and services. Accordingly, there are

two causes of migratory moves from two adverse situations:

a) high-skilled immigrant workers have to work more flexibly across the countries;
b) low-skilled immigrant workers are increasingly forced to move to find a safe

place in their struggle to earn their living.'*

These two migratory labor forces support a dual labor market system, which divides
the economy into “primary” and “secondary” sectors.'® Primary jobs guarantee high salaries,
good working conditions, stable employment, opportunities for advancement and equity.
Jobs in the secondary market, in contrast, offer low wages, unsatisfactory working
conditions, little chance of advancement and bad supervision. This dual market leads to a
devaluation of the human capital which immigrants represent but which is not always
recognized in the host country.'®

With the exception of a special group of highly-skilled immigrants, “imported” by the
host countries to fill the needs of their high value-added sectors, there is no doubt that most
immigrants usually find it harder to make themselves marketable. They usually end up in the
secondary sector. They often lack mastery of the language of the host society, to say nothing
of the human capital resources necessary for their employment. Even if immigrants possess
high skills and credentials, these skills may not always be recognized or relevant to the local
needs of their new residence. These workers are initially employed below their educational
potential and often adjust to have to go down the career ladder, taking more and more
undesirable work. In the hourglass economy with many good jobs at the top, many bad jobs

at the bottom and few options in between, immigrants find it even more difficult to escape the
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degrading job positions and hope for upward mobility. The situation used to be different. As

Carola Suarez-Orozco and Marcelo M. Suarez-Orozco note,

At the turn of the century low skilled immigrants workers with very little formal schooling could,

through floor-shop mobility, attain living wages and a comfortable lifestyle. Today’ s global
106

economy is unforgiving of those without skills and credentials.

It seems that the American socioeconomic model of advancement has become more
difficult. It is hardly possible for anybody to move from the bottom of the hourglass to the top
without much formal education. It is even more difficult for immigrants, who face more
challenges than natives in the education systems of the host countries.

According to economic liberalism, markets should not be regulated and labor is a
commodity to be bought and sold. According to these principles, immigrants are easily
treated as expendable commodities that can be used according to the needs of the market.
They are easier to hire and fire than citizen workers, which is also observable in the current
economic crisis.*®” On the other hand, according to the principles of political liberalism,
immigrants should be granted the same civil, political and social rights as every member of a
society.

This conflict points at the so-called “liberal paradox” of rights versus markets in the
host countries. In opposition to the needs of the market, nation states protect their citizens
against the potential competitive working migrants, setting up restrictive immigration policies
and turning their countries into “fortresses” and foreign workers into “the objects of political
conflict.”® Unlike goods or capital, immigrants should acquire rights under the protection of
the laws and constitutions of the liberal host states.

The liberal paradox has not been resolved, but it can be assumed that it will gradually
wane with the growth of a labor international market and the expansion of civil rights for
immigrants. Practically within the labor market organizations of the host societies it is
necessary to recognize the reality of an unjust dual labor market. Immigrants are often
doomed to failure, because of “the lack of knowledge of the ropes in their new society.”
These can be provided through appropriate integration policies and services, such as
remedial educational opportunities, job training programs, and apprenticeships at the local
level. These measures will be discussed in the empirical part of this study. It is worth

reflecting here, however, that the opportunity structure for immigrants is influenced not only
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by the economy but also by the institutions in the host society. This explains why the same
minority groups fare differently in different locations.

The need for institutional involvement underscores the concept of integration as a
two-way process, which necessitates change on the part of the receiving society and the
immigrants. Logically, such an involvement on the part of the state should also bring mutual
benefits of integration into the labor market to these two parties involved. The question then
arises whether it pays off to accept immigrants and further invest in their training and
development?

The first part of the question refers to selective immigration policies of countries,
policies which aim at attracting those who are clear economic assets to the receiving
society.™? Although immigration has proven to be economically beneficial, there is still a
strong desire among the public and politicians in the industrial democracies to control
immigration: border control symbolizes the essence of state sovereignty and protection of
their citizens.™! In the US and the EU countries, a broad categorization system enables
better management of the admission into or exclusion from labor markets (e.g. the developed
system of categories of immigrants: workers, seasonals, family members, frontier workers, or
refugees assigned to an individual as the basis of the motivation for their arrival).**? It is
beyond the scope of this chapter to estimate the degree of usefulness of immigration
policies. Suffice it to say that immigration policies both stipulate selection of immigrants with
respect to human capital and determine whether and how this capital is to be utilized.**®

The question arises whether it pays off to invest in those already within the
boundaries of a country and a local community. Once immigrants are deliberately selected
for low-skilled jobs and no permanent settlement is envisaged, they are consigned to the
secondary labor market and have little chance of escaping their outsider status. As Hollifield
points out, in the long run immigration makes the most positive contribution to a host society
when immigrants have been offered the most favorable economic prospects under the
formula of “higher is better.” This is for three main reasons: immigrants who earn more pay
higher taxes and in this way are less dependent on social service or unemployment
compensations. Moreover, stronger and better established immigrants boost the labor
market, creating more jobs. Though cheap immigrant labor can be viewed as lucrative, the
benefits of keeping them in the low paid sector are short term. Within a few years they might
prove to be a burden for society in terms of economic independence as well as social and

political outcasts, downgraded to the social underclass.***
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Assigning immigrants to specific sectors of the labor market determines immigrants’
future status in the society. This stigmatization will be seen, in the empirical part of the
research, in case studies on managing immigrant integration (e.g. like creating specific job
training programs aimed only at specific categories of immigrants, for example refugees).
The host society’s institutions and integration policies determine whether and how
immigrants are given support in the face of increasing labor market inequality. These
societies are capable of providing immigrants with help, training and networks to make it into

the upper half of the hourglass economy.
2.3 The Role of the Host Society and Integration Po  licies

Although nowadays it is often taken for granted that integration should be seen as a
two-way process involving both immigrants and the host society, this does not mean that
both partners are equally powerful. In fact, the outcome of the integration process cannot be
expected to be uniform, since this process necessitates the interaction of two parties at
different levels.'*® The relations between these two parties vary according to different
dimensions of integration. Focusing on structural integration, especially into the labor market,
the integration process is influenced to a large extent by both the governmental and non-
governmental frame of welcoming and supporting newcomers in a local environment. The
development of this frame is, of course, determined by supranational, national, and local
structures of rules and legal boundaries.

Considering how great the dependency of an individual immigrant is on these factors,
the focus of the research shifts towards the more powerful partner: the host society with its
institutions and integration policies. The shift in the perspective, which is usually focused on
immigrants, towards the host society supports a new trend in the research emphasizing the
responsibilities of the host society for immigrant integration.**® This approach also goes in
line with IMISCOE recommendations to focus migration and integration research on
multilevel governance of integration, looking at the formal distribution of competencies in the
host society.**’

The host society is a very broad category, ranging from the organized forms of a
formal apparatus of governance in a host country to individual neighbors in the vicinity of
immigrants’ new surroundings. For the purpose of this research, the scope of the host

society will be narrowed down to the representatives of its national and local governments
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and other important institutions, which are stakeholders in education and labor market
systems. In fact, these are the sectors of the host society with the greatest capacity for
creating a welcoming or unwelcoming atmosphere for immigrant reception.

Indeed, the impact of immigration (as well as integration) is a social product shaped
by institutional structures.™® By the same token, institutions influence the process of
immigrant integration into the local labor market, providing or hindering their advancement.
As Alba and Nee note, institutions “create the structure of opportunities and limitations for
individuals.” As a web of interrelated norms, formal and informal, institutions represent both
constraints and resources.™*’

Apart from the host society’s institutions, immigrant groups form their own religious or
cultural institutions, which definitely influence the management of integration processes at
the local level, although they are not the main focus of this research, which centers on the
host society’s organizations.? It is not my intention to downplay either the individual
immigrant’s stake in the integration process or the impact of immigrant institutions. Two
institutional levels of immigration reception both on the part of the host society and
immigration groups shape individuals’ perception of the immigrants in the receiving society.
As Alba and Nee point out, “institutions structure incentives and specify the rules of
legitimate social action within which individuals and organizations compete for control over
resources.”?! On the other hand, institutions can also be influenced by the actions of
individuals, thus contributing to institutional changes. All these bottom-up and top-down
trends in the interaction between the receiving society and immigrants determine whether or

not “developmentally attentive communities™?*

and safety nets for immigrants are
established in a host country’s labor market.

In fact, “a patchwork of institutions and policies” influences the outcome of integration
processes.'” There are formal rules which govern these relations in the form of immigration
policies or immigrant policies (integration policies).'®* The first policies deal with those who

want to enter the host country, whereas the second policies focus on immigrants already in
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the country. The question arises as to which actors and factors influence the development of
these rules.

In traditional political science, policy making is narrowed down to the decision of the
parliament and political administration.*®®> However, since 1970s there has been a new trend
in practical policy-making toward focusing on the dialogue between various actors influencing

policy processes.™® As Ulrich Beck notes, the hierarchical model of policy making

[...] is being displaced by theories that emphasize consultation, interaction, negotiation,
network: in short, the interdependency and process character in the context of the responsible,
affected and interested agencies and actors from the formulation of programs through the
choice of measures to the forms of their enforcement. While the traditional understanding of
politics proceeded with a certain naiveté from the assumption that the goals set can be
reached by politics, provided the proper means are taken, politics in newer approaches is now
viewed as the collaboration of different agents even contrary to formal hierarchies and across

fixed responsibilities.127

These agents involve both the private sector and the so-called “third sector,” often
attributed to the concept of civil society. The latter is still elusive and indefinite, although
currently widely-used with reference to this segment of society which can be differentiated

from the government and business.

2.3.1 Civil Society

What is meant by the notion of civil society depends on the historical, political and
geographical context. Michael Walzer points to local distinctions in conceptuals of civil

society as follows:

Central and East European dissidence flourished within highly restricted versions of civil
society and the first task of the new democracies created by the dissidents, so we are told, is
to rebuild the networks [...] In the West by contrast, we have lived in civil society for many

years without knowing it, 128

Indeed, the concept of civil society received special attention during struggles against

communist and military dictatorships in Europe of the last century.'?® In communist countries,
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like Poland, the predominance of most vertical social bonds were relinquished during the
transition period in the nineties whereas new social groups, built on horizontal relationships,
started to emerge and change the realm of social society which had been restricted up to
then.'®

There are two important contexts where the idea of civil society flourishes nowadays.
One is the danger of “capitalist atomization” in society, which can be counterbalanced with
the revival of the associative initiatives of non-governmental organizations (NGOSs) in civil
society. The other context concerns the emergence of new social movements and the
simultaneous decline of old interest-based groupings. In fact, we have seen a constant
increase in feminists, environmentalists, and other social activists holding strong positions on
special issues, e.g. abortion, capital punishment, as well as immigration, in contrast to a
decreasing popularity of old political parties, trade unions, and professional associations.***

The recent rediscovery of civil society should not obscure the historical roots of the
term, which is not new and has undergone many conceptual changes in different times and
in different spaces. The term civil society can be traced back to the classical era and is a
direct translation of Aristotle’s koinonia politike and Cicero’s societas civilis, which meant “a
community, a collection of human beings united within a legitimate political order.”**? The
concept was widely used during the Enlightenment, when the absolutist nature of the state
was disputed by thinkers such as John Locke and Thomas Hobbes. In their quite different
social contract theories, both emphasized the co-existence of the state and civil society.™* In
their views, civil society consisted of a cluster of institutions of law-making, law-enforcing and
law-abiding state.’** The terms civil society and political society were then used
interchangeably.

Civil society was considered indistinguishable from the state until the late 18" century.
Hegel, who first introduced the distinction between the state and civil society, is a pivotal
figure in contemporary understandings of the idea of civil society. This last emerged in
capitalism, incorporating liberal individual freedoms and needs for recognition and
identification between people.™® Hegelian civil society (biirgerliche Gesellschaft) was a realm
of conflict and fragmentation, where economic interests, religious views, and affiliations were

organized, expressed, and confronted. It also encompassed voluntary organizations,
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described in Hegel's The Philosophy of Right as “the ethical root of the state.”*® Of course in
this realm the possibility of conflicts and inequalities was much greater. Hegel considered the
state the highest unity whose constant surveillance was indispensable for keeping moral
order in society and at the same time guaranteeing democratic union.**’

Alexis de Tocqueville in Democracy in America extended Hegel’s differentiation
between state and civil society, further dividing society into three realms. First, there is the
state with its parliamentary assemblies, courts, bureaucracies, police, and army. Then, there
is civil society, which represents private and economic interests. Finally, there is political
society with its political associations such as local government, juries, political parties and its
civil associations such as churches, schools, scientific societies, and commercial
organizations. Political society serves as “the independent eye of society,” exercising
surveillance over the state. In this way Tocqueville emphasized the importance of civilian and
political associations, calling for active participation on the part of citizens in the institutions
as a key to democracy.'®

These thoughts were continued and extended in Antonio Gramsci's idea of three-fold
society. He differentiates among state, the economy and civil society, rejecting the Hegelian
inclusion of principles of capitalist economy in the same realm as civil society.™ This division
has led further to the contemporary interpretation of civil society by Jean L. Cohen and
Andrew Arato, adopted for this research.

According to Cohen and Arato, civil society is understood as a sphere of social
interaction between economy and state, in which political and economic societies are to be
distinguished. Political society includes such actors as political parties, political organizations,
and parliaments, whereas economic society consists of the organization of production and
distribution into companies, cooperatives, consortia, and so on.**® Both parts of societies
arise from the structure of civil society, but they are directly involved in the decision-making
processes of the state and economy, so their channels of communication are generally
restricted. In consultation with other civil society organizations, public discussions between
representatives of the outside structure of the formal apparatus of politics and economy are
possible. In this way, the borders between Gramsci's sectors are not sealed off and both

political and economic societies are mediators in these cross-sector relations.™**
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Civil society does not refer to all members of a society who are not directly connected
to the state or the economy. In fact, civil society is only one dimension of the “sociological
world” organized around given norms, competencies, and roles. This dimension should be
understood as the institutionalized and organized structures of active socialization,
associations, and communication in society. These would include, for example, NGOs,
academia, and church groups, as distinct from but not in opposition to those involved in the
formal apparatus of governance in the political and economic sphere. Moreover, civil society
also encompasses independent but organized initiatives from below, based on self-
constitution and self-mobilization, including aforementioned new social movements such as
pro- or anti-immigration organizations.

The role of civil society is open-ended communication with their actors in a formalized
political and economic society of state and economy sectors. This dialog is a tool for
controlling and protecting civil society from false and destructive resolutions in these
spheres. According to Tocqueville, without the active participation of civil society in
egalitarian institutions, the democratic character of the latter would be threatened.'** The
maintenance of democracy is considered the prime function of civil society, which legitimizes
its activities.**?

The engagement of civil society actors in lobbyism, demonstrations, and open public
debates pushes policy making into a more liberal direction, where the decision-making
process is influenced by those functional and institutional structures out of apparatus. The
question is what kind of channels and receptors of influence are practically possible in the
field of managing immigrant integration and integration policies at a local level. Civil society
organizations usually act locally, and therefore this sector of society is of particular

importance for the empirical focus of this research.

2.3.2 Integration Policies

Until recently there had been some imbalance between the scopes of public debates
and research about immigration versus immigrant policies in the EU and in the US. The
focus on “fortress” rules: protection of borders and reining in uncontrolled migration flows had
been of greater importance than the focus on contending with those who had already entered
and were living in the host society. However, current trends in research are changing.
Research has increasingly taken up the importance of both immigration and integration

policies and their interconnectedness in the attempt to manage international migration.** As
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Rinus Penninx points out, “the lack of a consistent and transparent immigration policy is an
impediment to effective integration policies. In many cases, poor integration policy has
contributed to negative perceptions of immigrants, which in turn has led to the reinforcement
of defensive immigration policies.”* The conflict between these policies might be due to
their varying importance at the national level of governance in the host countries.**°

The gap between immigration and integration policies in practice can be traced back
to European disillusionment with guest workers programs in the early 1970s. Swiss novelist
Max Frisch’s famous expression from those times — “we asked for workers but instead
human beings came” — has become a famous citation among integration researchers and
practitioners.*’ This remark points to the short-sightedness of immigration policies
unaccompanied by any integration measures. In fact, as Irena Kogan notes, once immigrants
are recruited for low-skilled jobs by special programs of immigration policies, “they are
segmented in the secondary labor market with hardly any chance to escape their outsider
status.”“® Integration policy is crucial to remove this imbalance and transform immigrants
from workers to full-fledged members of the host society. There should be a cause and effect
relation between the immigration policies and integration measures for those who enter a
country. The question about immigration policies, “whom we shall welcome” simultaneously
triggers the question about integration policies, “how we shall welcome them.”*

Although this research focuses primarily on the management of immigrant integration
and integration policies, it recognizes the importance of immigration policies for integration
measures in the host country. Therefore, national immigration policies in reference to the
labor market will be briefly outlined in the empirical chapters about particular case studies.

How is integration policy to be understood? The Urban Institute, Washington DC
provides a short and compact definition, easily applicable to different national and local

contexts of immigrant reception:
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Integration policy encompasses the laws, regulations, and programs that influence the
integration of immigrants once they are in this country. Its range is broad, including laws and
regulations that determine non-citizens’ eligibility for public benefits as well as spending on

programs that are targeted to immigrants.150

General and special integration policies have to be distinguished. The first, also called
indirect policies, are aimed at the entire population without distinguishing between.*** This
indirect way of approaching immigrants, often called mainstreaming, is meant in part to avoid
stigmatizing immigrants and to prevent negative feelings which might arise among the host
population.’? Immigrants are therefore included in the same integration actions as anyone
else eligible for such a service, for example unemployment benefits. Special integration
policies, on the other hand, refer to measures explicitly and directly designed for immigrants.
They often imply creation of new institutions or the expansion of the existing ones for the
purpose of immigrant services, such as native language courses.'*®

Explicit integration policies are still typically absent in most domains of integration.
According to Gary Freeman’s multicultural framework for understanding processes of
immigrant incorporation, there are four key sets of regulatory institutions: the state, the
market, welfare, and the cultural sector. Of them, usually the state and the cultural sectors
have specific policies for immigrants. However, as Freeman claims, the state generally
creates the same incentives for both immigrants and natives.'** Whether such a statement is
justifiable in reference to incentives for immigrant integration into a local labor market will be
explored in the empirical part of the study with reference to several cities in different
countries.

The extent to which immigrant policies are developed derives from many national
specific factors. Both direct and indirect integration policies of a given country form the so-
called “national mode of integration,” which is determined by a specific immigration situation,
a sense of nationhood, and the professed principles of social order in the countries, such as
Germany’s soziale Marktwirtschaft or France’s republicanism. Quite purposefully, the
inventor of the concept, Friedrich Heckmann, seeks to avoid the usage of a popular term like

“national integration strategy,” which is much too narrow for cross-country comparative
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research.™ In fact, integration strategy is always specific, planned, and goal oriented, as in
the National Integration Plan in Germany. However, the term “strategy” cannot be universally
applied to integration measures in such countries as Poland and the US, where integration
management is still in a formative phase on the political national agenda. However, it can be
assumed that each country has a specific national mode of integration, regardless of the
stage of its development. National modes of integration reflect similarities or differences in
the status of immigrant integration in various countries, which by the same token determines
the platform of comparison for specific case studies.'*®

It should be stressed that immigrant policy-making is by no means without difficulties
in the management and assessment of outcomes. The question then arises regarding the
real role of integration policies and the measurement of their success. In fact, one should not
overestimate the significance of integration policies for the whole process of integrating
immigrants into the receiving society. According to Christian Joppke, “it is misleading to
assume that something as multidimensional and complex as immigrant integration could ever
be the result of a single policy [...]"**" Ideally immigrant policies should promote immigrant
participation in the major institutions and public services of a host society. However, in the
liberal countries “it is impossible for the authorities to steer integration completely.”>®
Integration policies do not guarantee social cohesion between immigrants and the host
society. They are only an attempt at or a tool for integration but not a guarantee that
integration will be achieved.™®

Moreover, there are some controversies with regard to the rationale behind the
development of integration policies. There is a risk that immigrant policies might turn into
measures for control of immigrants, restricting rather than providing them with a wide range
of opportunities. Obligatory language courses and other requirements for gaining citizenship
might be examples of exercising such a power over immigrants, imposing on them conditions
they are obliged to fulfill in order to get a free access to services available to the natives.*®

Integration and integration policies might also easily become a tool of political
campaigns and political symbolism. As Favell notes, the issue can be easily directed away

from technical and heavily loaded questions of political economy and welfare management,

%% Heckmann, F. (2003), op. cit., p. 11.
1% The national modes of integration for case studies in Germany, Poland, and the US will be
Psr7esented in chapter 4.

Joppke, Ch. (2007). Do Obligatory Civic Integration Courses for Immigrants in Western Europe
Further Integration? Focus Migration, Policy Brief 8, Hamburg: Hamburg Institute of International
Economics (HWWI), p. 5.

%8 Entzinger, H. and Biezeveld, R., op. cit., p. 44.

%9 Michael Bommes takes a critical position towards exaggerating the significance of local integration
policies in current public debates.

Bommes, M. (2008). ’Integration findet vor Ort statt’ - (iber die Neugestaltung kommunaler
Integrationspolitik. In M. Bommes, and M. Kriger-Potratz (Eds.), Migrationsreport 2008. Fakten -
Analysen — Perspektiven (pp. 159-194). Frankfurt a.M.: Campus Verlag, p.184.

160 Joppke, Ch., op. cit.; Bommes, M. (2008), op. cit.
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towards more fundamental, symbolic public issues. In the rhetoric of integration, both left-
wing and right-wing social movements can voice their concerns about social order and
national identity so that integration can become “a good vehicle” for giving a voice to
marginalized, non-elite political groups within the host society.'®* There might be also a
tendency to stigmatize immigrants by emphasizing their failure to adjust to an established
social order and the need for a remedy: integration policies. This often occurs when an
individual immigrant happens to be the perpetrator of a widely-publicized crime or incident
(like the murder of film-maker Theo van Gogh in Amsterdam in 2004) and the blame is
simultaneously shifted towards immigrant groups in general.'®?

In sum, constructing integration policies is a complex process for a number of
reasons. First, integration policies have to contend with complex domains of integration
(structural, interactive, identificational, and cultural) and their interrelationship. Then, the
goals of integration policies are largely dependent on the national mode of integration.
Furthermore, the goal of integration policies might not be always clear for policy makers, who
may try to use policies as measures for restricting immigrants rather than aiding in their
integration. Finally, there is a complex network of factors and actors influencing the

development of integration policies. As Penninx notes:

[Flormulating the appropriate policy depends greatly on conditions at all levels, from town halls
to national capitals. A long-term framework that balances the concerns of both sides may
succeed; a short-sighted policy that puts politics before realities can lead to losses on all

sides.'®3

Indeed, one needs to refer to supranational, national, as well as local integration measures to
generate a comprehensive depiction of integration policies in a single locality.

In order to find a solution to these challenges and controversies, there is a strong
need to develop methods of measuring the goals and the level of success of integration
policies, based on the perception of two main actors in integration: the host society and the
immigrants themselves.'® Much as this demand is crucial for the future development of

comprehensive integration policy research, it is beyond the scope of this project on the

o Favell, A., op. cit., p. 24.

1°2 Bommes, M. (2008), op. cit., p. 176.

1%% penninx, R. (2003, October), op. cit.

%% In order to assess integration measures, it is necessary to monitor their impact and acceptance in
the host society. One such attempt was the establishment of the Advisory Board of German
Foundations on Migration and Integration (Sachverstandigenrat deutscher Stiftungen fir Integration
und Migration, SVR) in October 2008 in Berlin. Chaired by an immigration researcher, Klaus J. Bade,
the task of this independent council of experts is to monitor and analyze immigration policy at the
national and regional levels, taking a stand on integration and immigration issues, and recommending
courses of action to be taken. With the “Integration Barometer” the plan is to regularly monitor the
attitudes and moods prevailing in German society with respect to immigration and integration based
on various surveys.
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integration policies’ outcomes on both sides of the Atlantic. However, it is taken for granted
that integration policies promoting and facilitating at least the structural integration of
immigrants into the host society will ease the transition of immigrant youth from childhood to
adulthood. The smoother the process is, the more benefits are available for both the young
immigrants who are the contributors to the receiving society and its members. Immigrant
policies represent a formal and institutionalized approach to connecting these two groups.
The ultimate goal for those responsible for integration policy-making should be governments

and public and civil society institutions working together to create this win-win situation.

2.4 Immigrant Youth as Entrepreneurs in a New Local Context

The young seem to bring new ideas and new promise for progress. As Julio
Cammarota notes, “The true blessings that all young people can bring to us are their critical
perspectives and their willingness to create a world better than what the adults have given
them.”®® However, youth energy can be wasted unless it finds a good breeding ground for its
development.

Numerous factors influence the transition from childhood to adulthood. One factor is
community involvement and support, which can either facilitate or hinder the process. Just as
youths are challenged in their adolescence to prove their value and to get recognition, social
workers, educators, and employers are faced with the challenged of not overlooking the
hidden skills and potentials of youth.*®® It is both intriguing and challenging to work with youth
and try to take part in their development. This development can be compared to the process
of building a “pipeline” for youths, which leads to the successful realization of their potential.
Indeed, for many young adults the attempt at discovering and cultivating their strengths or
talents comes too late.

The first years after school are very crucial for the directions the lives of young
immigrant adults take: who they become, how they live, and how they can contribute to the
host society. These are the years when they should be establishing themselves in the local
labor market. However, the crucial period starts even earlier, at school, when they make the
educational decisions which will determine their life and career paths. If something goes
wrong in this time it might have dramatic consequences for their future. Drop-outs will not

find it easy to complete their educations, which closes the doors to many job opportunities.

16 Cammarota, J. (2008). Suefios Americanos: Barrio Youth Negotiating Social and Cultural Identities.

Tuscon, AZ: University of Arizona Press, p. 170.

1% Eor more on the significance of youth mentoring in local contexts see Roffman, J., Suarez-Orozco,
C., and Rhodes, J. (2003). Facilitating Positive Development in Immigrant Youth: The Role of Mentors
and Community Organizations. In F. A.Villarruel, F. A., Perkins, D. F., Borden, L. M., and Keith, J. G.
Community Youth Development: Programs, Policy, and Practices (pp. 90-117). Thousand Oaks, CA:
SAGE.
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Who is actually considered a youth and what are young adults? The United Nations
defines youths as people between the age of 15 and 24 years old."®’ The youth turns into an
adult at some point, but it is often far above the official legal boundaries, which are usually 18
in most countries. In fact, youth overlaps with the initial stages of adulthood, so-called “adults
1168

in waiting.”">” Quoting other sources, even people up to 35 years old might be considered

"189 or “adultolescence.” ™ The latter

young adults, caught in the time of “betwixt and between
describes the prolonged period of acquiring independence, starting from adolescence even
up to the age of 30, when people are still considered on the threshold to adulthood. They are
still too inexperienced to achieve the milestones of adulthood: finishing school, working full

171 Of course, these

time, being able to support a family, or becoming financially independent.
boundaries are quite flexible and have been changing throughout human history, but in
contemporary America and Europe the time between 15 and 30 may be seen as the crucial
period determining integration into the labor market.

Immigrant youth, both first and second generation, comprise a unique group among
young people, interesting to researchers for a number of reasons. First, they bring with them
stocks of risks, potential, and innovation both to research and the receiving society.
Secondly, they are the most flexible and mobile group among other immigrants, more eager
to move to new surroundings and to adapt to the new environment quickly. Finally, because
of the wealth of immigration experience, they might often be marginalized and left outside the
mainstream. In fact, they are often forced much earlier than others to lead lives with adult
responsibilities, which creates a huge gap between them and the local youth.

Two approaches to talking about immigrant youth are possible. The first one focuses
on risks associated with them, whereas the second examines their potential. Unfortunately,
these two approaches do not always overlap, being either too pessimistic or too optimistic. |
attempt to bring the two extremes together under one umbrella.

According to the first approach, immigrant youth face challenges of a two-fold nature,
or they are “doubly underprivileged” on the path to self-realization. Their often complex
transition periods from adolescence to adult life is additionally affected by their migration
background and integration problems. Learning a new language, living up to the expectations

of two cultures, and juggling the contrasting worlds of their family and the host society are

187 United Nations, General Assembly. (1981). International Youth Year: Participation, Development,

Peace. Resolution A/RES/36/28.

%8 pelgado, M., Jones, K., Rohani, M., op. cit., p. 167.

1% Draut, T. (2007). Strapped: why America's 20- and 30-somethings Can't Get ahead. New York, NY:
Doubleday, p. 22.

% The term coined in the Newsweek magazine by Tyre, P., Springer, K., and Scelfo, J. (2002. March
25). Bringing up Adultolescents. Newsweek, 34.

"V Settersten, Jr., R. A., Furstenberg Jr., F. F., and Rumbaut, R. G. (2005). On the Frontier of
Adulthood: Theory, Research, and Public Policy. Chicago, IL: University of Chicago Press.
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only some of their challenges they face in negotiating their transcultural lives.*’? The crucial
question is whether the immigrant youth are able to realize themselves or whether they are
forced to lower their sights and adjust in any way they can to local realities.*”

The second approach to immigrant youth shifts from a less risk-driven approach to a
more potential-rich one: immigrant youth are not necessarily only a challenge but also a
source of power, talents, and new energy for the receiving society. In fact, such assets stem
from their various migration experience. Doing research on different young immigrants,
Rubén Rumbaut notes: “Although these students, primarily from Asia, Latin America and the
Caribbean, display wide variations by national origin in terms of their vulnerabilities and
resources, broad trends have emerged, some of which challenge popular beliefs.” Rumbaut
points to the noteworthy achievements of immigrants, like greater school retention, greater
levels of fluency in English than in the parental language, the perception of education as an
enduring value, and higher education aspirations and expectations.™ This set of
commonalities among different ethnic groups challenges popular perception that ethnicity
shapes the integration capacity of young immigrants and that different approaches should be
adopted for different nationalities.

Another interesting summary of common potentials for immigrant youth is provided by
the Act For Youth Upstate Center of Excellence.'” Its report elaborates on four assets of
immigrant youth, which should be taken into account by organizations working with the

youth:

a) Values of the family’s culture of origin, such as the importance of the extended
family, the placing of the needs of the community above individual needs, and
collective decision-making;

b) Bilingualism as an asset in an increasingly global world;*"®

c) Migration-related challenges, which make the youth mature faster and develop
confidence and leadership skills;

d) Balancing two cultures, which develops resiliency, flexibility, and the ability to

live in multicultural communities.

2 Hoerder, D., Hebert, Y., and Schmitt I. (Eds.). (2006). Negotiating Transcultural Lives. Toronto;

Buffalo: University of Toronto Press.

¥ Rumbaut, R. G. and Portes, A. (2001). Legacies: The Story of the Immigrant Second Generation.
Berkeley, CA and New York, NY: University of California Press and Russell Sage Foundation, p. 71.
7% Rumbaut, R. G. (2002, May). Competing Futures: The Children of America's Newest Immigrants.
Migration Information Source.

7% Easter, M. and Refki, D. (2004) Practice Matters: Creating Successful Programs for Immigrant
Youth. Ithaca, NY: Cornell University.

176 As Julio Cammarota notes about immigrant biculturalism and bilingualism referring to the Latino
youth: "the use of flexibility or creativity when confronted with shaping cultural practices may be the
strategy employed for advancement,” therefore preserving their Latino should not come at the cost of
their immigrants’ failure, see Cammarota J., op. cit., p. 6.
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Such an approach to immigrants leads to the Positive Youth Development (PYD)
theory which emphasizes talents to be encouraged and developed in young people. This
approach does not exclude risk-behaviors, but supposes prevention and treatment of these
problems through working on youth strengths.

The field of Positive Youth Development has been developing over the last several
decades resulting in various models.””” The following three assumptions may be considered

common to the various PYD frameworks:

a) Focus on strengths and assets, emphasizing the skills and competencies that
are needed in the transition to adulthood, rather than deficits and problems.

b) Strengths and assets are usually acquired through positive relationships,
especially with pro-social and caring adults, such as parents and family,
teachers, neighbors, business owners, and mentors.

c) The development and acquisition of youth assets occurs in multiple contexts
and environments. For example, schools, workplaces, community organizations,
and social programs all offer opportunities to acquire developmental

resources.'’®

The PYD model has developed as a response to the risk-focused approach. The
latter has been criticized for emphasizing only what goes wrong in youth. According to its
critics, such an approach aims at reducing at-risk behavior in youth, but does not guarantee
the development of youth potentials and aspirations. In fact, these two approaches should be
complimentary, as neither of them can fully address all the needs of youth. It is noteworthy
that developing assets by no means entails ignoring the adversity youth face. The best
approach to working with immigrant youth should be balanced between these two
perspectives. As Peter L. Benson notes “the health and well-being of children and
adolescents require as much attention to promoting developmental strengths as to directly

combating risks, environmental threats, and social dysfunctions that obstruct human

" The best known PYD model is Peter L. Benson’s, promoted by the Search Institute in Minneapolis,

built around forty developmental assets, i.e. individual and contextual factors which encourage youth
to avoid harmful behavior and which engage them in activities that promote positive development.
Benson, P. L. (2006). All Kids Are Our Kids: What Communities Must Do to Raise Caring and
Responsible Children and Adolescents. San Francisco, CA: Jossey-Bass.

The other widely known PYD framework is Richard Lerner et al's concept of the ‘five Cs’: competence,
character, connection, confidence, and caring, to be extended in adulthood by the sixth C:
contribution. All these assets are developed through interaction with individuals in varying contexts,
such as the family, school, and the community.

Lerner, R. M., Fisher, C. B., and Weinberg, R. A. (2000). Toward a Science for and of the People:
Promoting Civil Society through the Application of Developmental Science. Child Development, 71,
11-20.

178 Butts, J., Mayer, S., and Ruth, G. (2005). Focusing Juvenile Justice on Positive Youth
Development. Issue Brief 105. Chicago, IL: Chapin Hall, p.5.
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development.”’® Balancing these two foci of attention for immigrant youth should guarantee
success in creating an avenue for their strengths while simultaneously trying to solve the
problems and deal with the risks they are exposed to.

Such an awareness is especially important for community organizations. Any service
which works with immigrant youth should consider these PYD and risk-driven approaches, in
order to identify positive aspects of the skills of immigrant youth as well as their ability to
juggle many worlds, developed throughout their lives as immigrants. It is crucial to apply this
PYD approach to young immigrants, so as to prevent, as Cornelius puts it, “the
underdevelopment of the human capital that is being received through international
migration.”®° According to PYD theory, immigrant youth may be seen as a useful resource
for researchers, the community, and the receiving country. What are the benefits for each of
these groups?

For researchers, immigrant youth constitute an interesting source of knowledge on
cultural negotiation and culture transfer processes. Generally, the importance of research on
the culture of the youth had been neglected until 1990s.'®* Moreover, it seems that immigrant
youth have thus far received insufficient attention in integration research.'® Distinct features
of the first, 1.5, and second generations of immigrants have been the focus of some research
studies.'®® However, community based organizations do not typically distinguish among
these groups and adjust their services based on their differences. Accordingly, these
discrepancies do not fall within the scope of this research.

Little research has been done on the youth development in connection with immigrant
youth.™®* Up to the 1970s, immigrant youth were considered “in between cultures” or “in
limbo.” Now, they are a newly-emerging and promising field of research. Youth development
theories can be tested in the context of the transcultural lives immigrant youth lead and their
intercultural communication abilities. Moreover, the findings of PYD research on immigrant
youth can appease some anti-immigrants sentiment in the host society and serve as a
healthy base for consulting with community organizations attempting to create a bridge
between researchers and practitioners. This brings community residents and scholars

together “in the pursuit and production of knowledge” about youth development.*®®

% Benson, P. L. (2007), op. cit., p. 53.

'8 Cornelius, W. A. (1995), op. cit., p. 10.

'8! Hoerder, D., Hebert, Y., and Schmitt I. (Eds.), op. cit., p. 20.

182 Board on Children and Families. (1995). Immigrant Children and their Families: Issues for
Research and Policy. The Future of Children, 5 (2), 72-89, quoted in Delgado, M., Jones K., and
Rohani M., op. cit., p. 6.

'8 The “1.5 generation” refers to people who immigrate to a new country before or during their early
teens. It should be acknowledged at this point that the different characteristics of these generations
bear a significant influence on the process of their integration as evidenced by the research: Portes, A.
and Zhou, M (1993), op. cit.; Rumbaut R. G, and Portes A. (2001), op. cit.; Delgado, M., et al., (2005),
on. cit.; Kasinitz, P., et al., op. cit.

184 Delgado, M., Jones K., and Rohani M., op. cit., p. 167.

'8 Benson, P. L. (2007), op. cit., p. 53.
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Researchers should examine how immigrant youth have been embraced by the receiving
society and whether they have been neglected not only by migration researchers but first and
foremost by practitioners.

For the community, immigrant youth must be seen as a new resource of intercultural
skills to tap into. “It is the young immigrant generation who cross cultural and linguistic
barriers, breaking them down while absorbing the best of both worlds.”® Therefore, it is in
the interest of local communities and also the receiving country to take advantage of these
enormous, often hidden assets. They should facilitate the transformation of immigrant youth
from their traditional roles as being social outcasts to major contributors, cultural mediators,
and help-providers within their respective environments.*®’

For the nation, especially in the current period of economic crisis, the question is what
immigrant youth can contribute to the society and how the receiving country can best tap into
this resource. Considering the demographic downturn in western countries, native and
immigrant youth will be key stakeholders for future economic and demographic development.
Cheap, illegal labor recruited from among young flexible immigrants has long been alluring to
employers in the receiving countries. However, the time has come at last to examine longer
term perspectives and think about benefits in investing in the immigrant youth rather than
overlooking their assets and forcing them to take on degrading work. Indeed they are part
and parcel of the entire population of youth in the receiving country. As Melvin Delgado and

Lee Staples suggest:

A nation that systematically neglects its youth must be prepared to invest considerable sums
of money in remedial services and correctional supervision, both now and in the future. These

resources, in turn, can better be spent as social capital investment, helping to prepare youth to
188

assume contributing roles in society.

There is also a special niche for researchers, the local community, and the receiving
country: a demand for research on and knowledge about undocumented youth, which is still
a taboo and often politically incorrect on both sides of the Atlantic.'®® Drawing on German

experience, the researcher Philip Anderson points out:

'8 johnson, Al. and Menounos M, op. cit.

187 Delgado, M., Jones K., and Rohani M., op. cit., p. 6.

1% Delgado, M. and Staples, L. (2008). Youth-Led Community Organizing: Theory and Action. New
York, NY: Oxford University Press, p. 3.

% The term “illegal immigrants” is commonly used to describe foreign nationals who are not able to
legitimize their residence or work in the specific country. According to the ideas of researchers from
Undocumented Worker Transitions Project, it is assumed here that using the term "illegal” in
connection with migrants has political and societal consequences, which leads to denying the
humanity or basic human rights of an immigrant and perpetuates an aura of criminality. Roskilde
University and Working Lives Research Institute. (2008). Undocumented Migration: Glossary.
Undocumented Worker Transitions Project.
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The question which should be addressed is that of the actual life situation of migrants without
valid papers in the large German cities and whether a more inclusive, resources-oriented
policy would not be more appropriate than the defensive “fortress mentality* which all too often

dictates policy constraints.*®

In fact, the undocumented are part and parcel of the host society, which is often
denied or overlooked both in the research on immigrants and in programs for immigrants.
Undocumented immigrant youth are normally considered unintentional criminals, when the
blame for their illegal status is shifted onto their undocumented parents. Sometimes, quite
obviously, they are seen as part of the most vulnerable group of “the poor,” drop-outs, and
socially excluded. They are not able to follow the usual path of finishing school and then
finding work. Perhaps they are excluded from research on integration because of the
assumption that it is not even appropriate to think about their integration.***

However, network-building for undocumented immigrant youth deserves particular
attention. Of the many challenges in managing integration of immigrant youth network-
building is the most controversial and sensitive issue among integration practitioners. This
study offers a different perspective, incorporating the undocumented into the scope of
research on integration. As American researchers rightly note, “undocumented populations
are [not only] part of our nation economically, socially and culturally but [also] politically.”**
The extent to which both documented and undocumented immigrant youth are a target of
integration measures of local administration and civil society organizations is the focus of the
empirical research presented in the forthcoming chapters.

As noted above, it is important to combine positive PYD models with the prevention of
problem behaviors early enough to not let the assets of immigrants go to waste. Indeed,
settling and growing up in a receiving country and its local community represents a sort of
investment for both sides.

Young immigrants on the brink of adulthood might be considered entrepreneurs who
wish to invest their assets in their society to ensure future success. This might be the dream
of any young person. However, for immigrants the system of social networks and official
bureaucracy they have to navigate to make “their investment” is often strange and unfamiliar
to immigrants. In order to make their dreams come true, they need lots of stamina and
perseverance to cope with language challenges, social stigma, and anti-immigrant tensions

in local communities. The local community and national politics can greatly influence the

1% Anderson, P. (2004). Survival on the Margins — Summary of a Research Project on the

Undocumented in Munich. Journal of International Migration and Integration, 5 (1), 53-76.

%1 Such an approach is reflected in the official stance and/or policies on integration in the US,
Germany or Poland, which makes the issue of integration measures for young, undocumented
immigrants an extremely divisive and touchy subject.

192 This quotation refers to the large undocumented population in the US and the difficult journey they
have to legalize their status. This approach, however, might be applied to any country with
undocumented immigrants, irrespective of their numbers. Kasinitz, P., et. al., op. cit., p. 368.
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process of transition from adolescence to adulthood or, put differently, from dreamers to
entrepreneurs, building the pipeline for their assets and working together towards their
successful development. Quite intentionally, | draw here on the rhetoric of entrepreneurship,
pointing out the correlation between a successful life and successful labor market
incorporation, which along with a satisfactory education constitute first steps to social
inclusion and integration.

It is important that the transition from dreamers to entrepreneurs be available to both
legal and undocumented young immigrants. The latter do not differ much from the former in
their skills, assets, and aspirations. One of the undocumented students in Arizona,
commenting on her aspirations and the hurdles to getting financial support to attend the
college, noted: “Still, | hold on to my dreams. My dream is to overcome these obstacles, to
finish high school, college and one day to become a nursing assistant.”*® Whether legal or
undocumented, these immigrants and their future are dependent on what the host society
can offer them. In fact, it is within the capacity of the receiving society, its practitioners,
policy-makers, and its researchers to shed some light on the dreams of immigrant youth and
to help them to develop their dreams into economically viable concepts. In other words, such
a task pertains to developing the system of supportive measures on integration into the labor

market.

2.5 Affirmative Integration Management as a Multi-L  evel Process

The responsibility for immigrant integration lies on the shoulders of local authorities
and other organizations where the immigrants reside. In fact, the claim that real integration
always happens “at the local level” is nothing new.™* The process of local integration into the
mainstream might be facilitated or hindered, either by institutionalized large-scale actions or
the less formal measures of grassroots groups and civil society organizations. In an attempt
to balance the concerns and interests on the subject of integration in the receiving society
and on the part of immigrants, cooperation among the supranational, national, and local
levels towards one common goal — Affirmative Integration Management (AIM) — is vital.

Following my thesis about AIM proposed here, immigrant integration is not only seen
as a two-way process (involving the receiving society and immigrants) but also as a multi-
dimensional one, dependent on mutual relations between institutions in society (either
obstructive or cooperative). In order to provide immigrants with good preparation for a future
on the local labor market, one needs to aim toward a comprehensive policy, removing
barriers between the sectors and key stakeholders. Educators, administrators, and

employers should be involved in the integration strategy for immigrants, evaluating their

198 Watterson, Y. (2008). Documented DREAMs, Mesa, AZ: Hispanic Institute of Social Issues, p. 48.

1% Bommes, M. (2008), op. cit.
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assets and potential. Such a positive approach towards integration emphasizes a true
commitment to its success. AIM recognizes and addresses integration problems while at the
same time focusing on the benefits immigration brings to the receiving society.

Special attention should be devoted to network-building for the integration of
immigrant youth into the labor market using PYD strategies. Both direct and indirect
integration policy measures should aim at ensuring equal educational opportunities for
immigrant youth and development of such immigrant services as language and vocational
training, job counseling, recognition of qualifications, promotion of entrepreneurship, and
workplace discrimination prevention. We assume that the success of these measures will be
facilitated by the national or even supranational coordination and monitoring. In fact, AIM
consists of a combination of top-down and bottom-up measures, which influence social
cohesion in society and should be of interest to both immigrants and the host society.

Tremendous variation exists, of course, across the US and the EU in the
development of the way national and local governments network, share power, and deliver
integration services.'®® However, the exchange of transatlantic national and local good

practices might prove to be useful in generating new approaches to dealing with integration.

2.6 Good Practice Exchange and its Role for Researc  h and Practice

The multilevel governance of integration and the local context of integration have
been increasingly emphasized in research on integration recently, shifting the focus from the

national to local and city level of integration management.**°

Cities in particular, both in
America and in Europe, have gained much attention recently as the context for immigrant
incorporation and a main unit of analysis in migration research and networks. The city usually

attracts immigrants and, using the demographer Audrey Singer's terminology, is the first
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1o Ray, B. (2002). Immigrant Integration: Building to Opportunity. Migration Information Source.

International Metropolis Project is a sign of these trends. It is an international network for
comparative research and public policy development on migration, diversity, and immigrant integration
in cities around the world.

Other examples of similar international networks include OPENCiIities, or Eurocities, see subchapter
4.4,

For extensive research on the role of the city for immigrant integration see:
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“gateway” to immigrants’ opportunities in a new host country. Municipalities in turn, can open
the gates for immigrants and turn into real “moderators of integration.”®’

As suggested earlier, the focus on the local perspective should not be detached from
national and global trends in integration policies. Although some researchers postulate a
diminishing role for national decisions regarding migration management at the local level as
an outcome of globalization, multilevel governance involving national migration and
integration policies should not be neglected.'®® However, it is at the local level that best or
worst practices of immigrant integration management reflect the impact of the lack of top-
down supranational or national measures. As Demetrios G. Papademetriou points out:
“Ultimately, it is at the local level that practical ideas are tested, adapted, and re-tested.”°
Looking at cities’ institutional design of integration management, one can gather more
insights into the applicability and reasons for national integration frameworks, which is one
argument for the importance of gathering knowledge and doing research on integration best
practices. Two other arguments are also worth mentioning here.

One is the need to raise interest in the subject of integration among the local host
society and policymakers, even if the subject remains taboo or is rarely discussed.
Accordingly, collecting data on one city and then comparing it with that from another will lead
to further monitoring, evaluation, and healthy competition. In fact, the platform of comparison
may motivate municipalities to focus more on forming “developmentally attentive
communities” for immigrants.?® Finally, research on good practices for integration
management produces dialogues and encourages partnership between scholars and
practitioners on integration. As Delgado rightly indicates, out of such cooperation there are
“two-sided benefits: practitioners need the proof of their effectiveness, and academics must
be able to join practitioners to increase their relevance in helping to shape practice and social
policy.”®* In fact, social science seems to lag behind in applying its results in practice, and a
cooperation between researchers and integration practitioners might be a good way to
change that.

It should be noted, however that best practice research is generally a never ending
process, like “a journey without a final destination.” It is quite obvious that there will always
be something that could be done better in the local approach to immigrants and possibly

adapted from other promising practices. Researching “what works and how or what does not

197

o8 Bommes, M. (2008), op. cit., p. 187.

For the state of the art of the researchers’ and public debates on the integration policies in local
communities see ibid., p. 160.

199 Papademetriou, D. G. (2003, October). Policy Considerations for Immigrant Integration. Migration
Information Source.

290 Benson, J. (2007), op. cit., p. 53, (see subchapter 2.3.)
201 Delgado, M., Jones K., and Rohani M., op. cit., p. 16.
292 |bid., p. 100.
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work and why” stimulates mutual learning from others’ experience and its adaptation to other

contexts.
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3 Transatlantic Research: Framework, Scope and Meth  odology

Taking into account the current economic crisis and subsequent changes in the global
division of labor, it is controversial to what extent Europe and North America will remain
attractive to immigrants in the near future. However, according to the UN statistics these two
regions have had the fastest growing share of migrants in total population since 1990 (with
the estimates for North America 14.2%, and Europe 9.5% of the population in 2010).?>® Two
significant immigrant destinations are located in these two regions: the European Union (the
union of 27 member states) and the United States of America. While they may have different
migration experiences and migration histories with heterogeneous immigrant groups, they
share similar domestic policy concerns with regard to migration. As transatlantic researchers
point out, on the issue of immigration in the EU and the US there is a similar split between
public opinion on the one hand and academics on the other. The public fears are directed at
massive inflows of immigrants and their allegedly negative impact on social cohesion,
security and the labor market. According to some public opinion polls, a general belief exists
that immigrants lower wages, raise competitiveness, and overburden the welfare system. On
the other hand, some economists and demographers emphasize the long range positive
effects of immigration. Immigrants, they argue, sustain population growth in the aging
Western Democracies, counterbalance the increasing brain drain, and stimulate the
economy.?®

Although North America and Europe are still the main immigrant destination targets,
this preference might soon change for certain groups of migrants. The global economy now
makes alternative career paths possible in many parts of the world for the most talented
people. In the increasing competition for “global talent the EU and the US have started
thinking about how to attract highly qualified immigrants to their countries.”* Additionally,
they have to start considering how to encourage the educated migrants to stay and how to
make use of the potential of many immigrants overrepresented in the low skilled sector.

Immigrant integration policies on both sides of the Atlantic represent an appropriate tool to

293 United Nations, Department of Economics and Social Affairs. (n.d.). International Migrant Stock:

The 2008 Revision, Population Database.

According to UN definition North America consists of 5 countries (Bermuda, Canada, Greenland, Saint
Pierre and Miquelon, the United States of America), while Europe consists of 50 countries (for the
whole list of 50 countries, see the online source “Definition of major areas and regions” at
http://esa.un.org/migration/index.asp?panel=3).

“%* For more on statistical reports in reference to US and EU demography and economy see:

- Piirto, J., et.al. (Eds.). (2010). Europe in Figures. Eurostat Yearbook 2010. Luxembourg: Office for
Official Publications of the European Communities;

- Wadhwa, V. (2009, March 12). A Reverse Brain Drain. Issues in Science and Technology;

- Papademetriou, D. G., Sumption, M, and Somerville, W. (2009). Migration and the Economic
Downturn: What to Expect in the European Union. Washington, DC: Migration Policy Institute.

295 papademetriou, D. G., Somerville, W., and Tanaka, H. (2008). Talent in the 21* Century Economy.
Washington, DC: Migration Policy Institute.
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address all of the abovementioned concerns: public fears as well as demographic and
economic needs. As transatlantic researchers point out: “the public is unlikely to be
convinced by the economic benefits of immigration unless people see immigration working at
the local level.”** The exchange of experience and forming comparative transatlantic
frameworks between the US and the EU can assist in finding solutions to common
challenges. Apart from the research aims highlighted in the last chapter, this study seeks to
contribute to this transatlantic dialogue and transatlantic research methods.

This chapter introduces the reader to the rationale, design, and methods of the
transatlantic study against the background of existing and newly developing models of
transatlantic cooperation within the field of integration policies. It explains the selection
process of case studies and research methodology. Furthermore, it presents research
guidelines. Then, the main points of investigation are presented in the criteria catalog of
measures for labor market integration of immigrant youth. Finally, the empirical research

guidelines for interview questions are summarized.

3.1 Transatlantic Research Projects

The comparison of European and North American perspectives is both challenging
and promising, for practical cooperation as well as for research projects within the field of
immigrant integration. Accordingly, the study presented here pursues a recently increasing
interest among researchers and policy-makers in the transatlantic exchange of information,
data, and experience in migration management.

There has been a recent boom in new initiatives, buttressed by conferences and top-
level meetings at local and more global levels of collaboration between the US and the EU
countries within the broad field of world migration.?®” One of the first of such movements in
integration policies was established by the Bertelsmann Group for Policy Research in
cooperation with the German Marshall Fund of the United States, who gathered researchers
from within the Transatlantic Learning Community. In their paper Migration in the New
Millennium the researchers strongly emphasize the need for an exchange of best integration
practices across the Atlantic: “[T]here is no mechanism for regular transatlantic sharing of

information on best practices. Both governments and the private sector need information on

2% Somerville, W. and Sumption, M. (2009). Immigration and the Labor Market: Theory, Evidence, and

Policy. London: Equality and Human Rights Commission.

% Since the boom of new transatlantic initiatives in the field of migration and integration, it has
become almost impossible to monitor all newly emerging transatlantic networks and research projects
within the time frame of my study and writing. Thus, the overview presented here may not be
comprehensive.
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programs that work to foster immigrant integration.”® Sparked by the 9/11 terrorist attacks in
the US and later the Madrid and London bombings in Europe, the focus of transatlantic
discussions on immigration policies has shifted towards the issue of security.

One of the most significant recent resolutions for transatlantic political collaboration
on the issues of migration and security was presented in the EU-US Joint Statement on
Enhancing Transatlantic Cooperation in the Areas of Justice, Freedom and Security made in
October 2009. The authors, a group of US and EU officials and experts, known as the US-
EU High Level Contact Group (HLCG), have set up a framework for cooperation and the
sharing of information relating to human mobility for the common purpose of fighting against
terrorism.?*® Interestingly enough, this non-binding statement does not include any
consideration of the significance of integration policies for establishing security in the EU and
the US.

There are, however, recent new transatlantic initiatives among scholars and think-
tanks, which initiate dialogue between the EU and the US on the implications of integration
policies. The contributors to the volume: Immigration, Integration, and Security: America and
Europe in Comparative Perspective analyze the common current public and policy-makers’
concerns on both sides of the Atlantic: perceiving immigrant populations as a potential
security threat, and focusing on stricter border patrol rather than on social policies for
immigrants. These trends divert attention from the needs for integration management of the
existing immigrant groups.?* According to the book, the failure of immigrant integration, both
in the EU and in the US, is considered “a major source of insecurity.” Therefore, the
collaboration between national and local governments is needed to adopt a more
comprehensive approach towards integration across social, educational, and urban policies.
As the authors argue, “it is crucial [therefore] that alternative means for managing the
immigrant-host society interaction be negotiated and elaborated in broader forums.” **

There was an attempt to address this need at the political level in June 2004 during a
joint seminar by the Directorate-General for Employment, Social Affairs, and Inclusion (DG
EMPL) of the European Commission and the United States Department of Labor (DOL).
Together with participating officials from other US agencies, the Organization for Economic

Cooperation and Development (OECD), the Canadian Government, and EU representatives,

28 Bertelsmann Foundation, Bertelsmann Group for Policy Research and German Marshall Fund of

the United States (Eds.). (2000). Migration in the New Millennium. Gitersloh: Bertelsmann Foundation
Publishers.

299 ys-EU High Level Contact Group (HLCG). (2009, October 28). EU-US Joint Statement on
Enhancing Transatlantic Cooperation in the Areas of Justice, Freedom and Security.

210 Chebel d'Appollonia, A., and Reich, S. (Eds.). (2008). Immigration, Integration, and Security:
America and Europe in Comparative Perspective. Pittsburgh: Univ. of Pittsburgh Press.

2 bid., p. 340.

Some common trends on both sides of the Atlantic, such as exploitation of immigrants on the labor
market, fears of cultural invasion, and xenophobia, which have also been addressed in the book, will
also be briefly reviewed with reference to the case studies in chapter 4.
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the organizers discussed, among other migration issues, the common challenges for
designing and implementing effective immigration and integration policy with a special focus

on the integration of immigrants into the labor market.**?

Among many postulates on
managing integration policy, a greater “horizontal” coordination on policy matters was
advocated. This call for cooperation across many governmental sectors also supports my
interpretation of integration policy as a multi-dimensional process, presented in subchapter
2.5.

The OECD'’s International Migration Division is currently continuing its research on
integration with a special focus on cross-country comparative analysis of integration of
immigrants into the labor market and integration policies in 15 European and non-European
OECD countries.?*® The key findings of their study resulted in “Recommendations for an
effective integration policy and examples of good practices from the countries under
review.”* The OECD research has been extended to a deeper analysis of the fate of
children of immigrants and their integration on the labor market. Its key findings were
presented at the international seminar, jointly organized by the EU Commission and the
OECD Secretariat in Brussels in October 2009 and recently published in the book Equal
Opportunities? The Labor Market Integration of the Children of Immigrants.?*® The publication
also includes insights into the US experience with immigrant integration, adding new
perspectives for comparative transatlantic integration research.*®

The interest in the exchange of the US and EU experiences in migration and
integration has won the attention of some American migration policy think—tanks and some
German foundations. One of the most prominent examples is the Migration Policy Institute
which, together with German Bertelsmann Foundation, launched the Transatlantic Task
Force on Immigration and Integration in 2006. During the two years of its existence, the Task

Force addressed its recommendations about migration and integration policies to the

12 For a summary of the seminar and conclusions see

Chao, E. and Levine, A. (Eds.). (2004). Integrating Immigrants into the Workforce: North American and
European Experiences. Washington, DC: US Department of Labor.

13 The US and Germany are also part of the OECD comparative research. As | learned in a personal
conversation with one of the authors of the study, Poland is still considered a country with an
immigration rate too low for comparative quantitative research.

214 Organization for Economic Co-operation and Development. (2009). The Labor Market Integration of
Immigrants and Their Children. Key Findings from OECD Country Reviews. Paris: OECD Printing, p.
22.
#15 Organization for Economic Co-operation and Development. (2010). Equal Opportunities? The
Labor Market Integration of the Children of Immigrants. Paris: OECD Printing.

1% picot, G. and Hou, F. (2010). Seeking Success in Canada and the United States - Labor Market
Outcomes among the Children of Immigrants. In Organization for Economic Co-operation and
Development, Equal Opportunities? Children of Immigrants in EU and OECD Countries (pp. 79-114).
Paris: OECD Printing.

Holzer, H. J. (2010). Enhancing Diversity through Affirmative Action: What Other Industrial Countries
Can Learn from the US Experience. In Organization for Economic Co-operation and Development,
Equal Opportunities? Children of Immigrants in EU and OECD Countries (pp. 211-228). Paris: OECD
Printing.
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governments of the United States and Canada, state and local governments and civil society,
European Union institutions and EU member state governments. In 2008, it expanded
internationally and was transformed into the Transatlantic Council on Migration. Since then
the Council has convened several meetings on both sides of the Atlantic to discuss and
analyze the transatlantic immigration and integration agenda for policy issues. The Council’s
transatlantic members and guests come from the academic, policymaking, business, and
media worlds. Their aim is to serve as a resource for international governments on the issues
of both migration and integration.?*’

The German Marshall Fund of the Unites States (GMF) pursues similar aims in their
projects within transatlantic cooperation for migration issues. After their aforementioned
milestone publication for transatlantic cooperation in 2000 together with other foundations
they extended their scope of programs and projects into three basic areas, beginning in
2008. One of these programs, the Transatlantic Forum on Migration and Integration, like the
Transatlantic Council on Migration serves as an international forum for exchange for
governments, the media, academia, and the non-profit sector. Secondly, the Transatlantic
Academy is a scholarly forum, whose first group of fellows has concentrated on transatlantic
integration research and produced a significant collection of comparative projects. Finally,
the third project “Transatlantic Trends: Immigration” is a public opinion survey (of the US,
Canada, and six EU countries), which addresses immigration and integration issues (for
example, the effect of the economic crisis on attitudes toward immigration and the impact of
the immigrants labor market on wages).**®

Other smaller scale research projects and programs at the university level have also
emerged in the last few years. They aim at establishing learning communities and exchange
platforms for research findings among individual European and American scholars of
transatlantic comparative studies on migration and integration.?*® Looking at the existing
programs it may appear that in recent years Germany has become a key player in fostering

the transatlantic exchange on migration. However, there are some other global international

24 Migration Policy Institute, Transatlantic Council on Migration. Web page:

http://www.migrationpolicy.org/transatlantic/

During my research visit at the Migration Policy Institute in April 2008 | was able to learn more in
informal talks with the MPI members about the commencement of the work of the Council and its
goals and the challenges of the coordination of research projects on both sides of the Atlantic. Their
successful development since then is reflected in the transatlantic interest and an increasing demand
for cooperation in integration management in practice.

18 The data sources come from the following websites:

- Transatlantic Forum on Migration and Integration: http://www.gmfus.org;

- Transatlantic Academy: http://www.transatlanticacademy.org;

- Transatlantic Trends: Immigration: http://209.200.80.89/trends/immigration/index.html

219 One of them is the initiative of German and American universities, founded also by GMF:
Transatlantic Exchange for Academics in Migration Studies (TEAMS), whose workshops by turns
takes place at the universities in Germany and the US.
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migration and integration forums, whose focus is not solely transatlantic but whose work
intersects with abovementioned transatlantic initiatives.?*

The brief overview of current transatlantic project presented above demonstrates that
the scope of my research does not diverge from recent common trends and is part and
parcel of the rapidly developing interest in sharing European experiences in migration and
integration issues with American scholars. However fashionable and common it is now to
compare EU cities to those in the US, it is crucial that reductionism be avoided and the
challenges transatlantic comparative research involves be realized. The selection process of

case studies for my empirical research has been one of them.

3.2 The Selection Process

The process of selecting case studies for my research project turned out to be both
intriguing and challenging. The question | faced was how to demonstrate that the cities on
both sides of the Atlantic, which are difficult to compare, can be placed into one research
framework. In order to be successful, the plan of comparing cities in Poland, Germany and
the United States, which to the best of my knowledge had never before been put into a
similar constellation of comparative migration research, required some fundamental criteria.
First, the idea behind such a choice was to conduct research on both old and relatively new
EU member states, which have different bonds and a different sense of belonging to the
structure of the Union as well as a different history of immigration. Similarly, on the other side
of the Atlantic the plan was to choose those US states, which differ in the time of their
admissions to the United States and in their experience with immigration. The number of
case studies could not exceed my research capacities, so | decided to choose two cities of
two neighboring EU countries, Poland and Germany, and two cities of two neighboring US
states, California and Arizona. These two countries and two states represent a wide range of
experiences with immigration. Moreover, the periods of Poland’s and Germany’s
memberships in the EU and Arizona’s and California’s belonging to the US differ by more

than half a century.??! It is assumed that this difference between the countries and states can

20 For example:

- Cities of Migration is a Canadian internet platform for all stakeholders engaged in the
integration of urban migrants. Home page: http://citiesofmigration.ca;
- Metropolis Project is also Canadian project open to international participants (for more information on
the project see subchapter 2.6);
- The Global Forum on Migration and Development (GFMD) is an initiative of the United Nations
member states, which since 2007 has been a discussion platform on migration and development
interrelations and exchange of good practices and experiences “to maximize development benefits of
migration and migration flows.” See Global Forum on Migration and Development (GFMD). Home
E)zallge: http://gfmd.org/

Arizona was admitted to the US in 1912, 62 years after California. Poland entered the EU 53 years
after the Treaty of Paris was signed in 1951 by Germany and five other future EU members. The
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lead to a different sense of belonging to “their unions” and model certain patterns of local
governance.222 In fact, both Arizona and Poland seem more defiant than their western
neighbors towards top down recommendations from Washington and Brussels
respectively.?® A desire for a certain degree of sovereignty may influence local patterns of
governance in migration and integration policies.”**

Within these two EU countries and two US states | chose four cities of a relatively
comparable population size and distance from each other: Phoenix in Arizona, San Diego in
California, Munich in Germany, and Warsaw in Poland.?®® Of course, the cities are unique in
terms of the size and diversification of immigration populations and labor markets.
Accordingly, the choice of the cities was also determined by their different immigration
patterns and the role these cities play as destination for immigrants. According to Singers’
classification of certain American cities as immigrant gateways, San Diego is considered a
post-World War Il gateway, which began attracting immigrants in large numbers only in the
past fifty years or so. Long-established destinations for immigrants which continue to receive
large numbers of foreign-born, such as the city of Munich, are termed “continuous gateways.”
Phoenix, in turn, is considered an “emerging gateway,” with rapidly growing immigrant
populations which have settled there during the past twenty-five years. Warsaw might one
day be one of Singer’s “pre-emerging gateways,” which is used to describe places where
immigrant populations have grown very rapidly and are likely to continue to expand as
immigrant destinations.?*®

The case studies have proven to be an interesting testing ground for the effects of
local institutional conditions on the integration management for immigrant youth, which will
be further developed in the analysis of the empirical research in chapter 5. The following
methodological approach has been instrumental for this transatlantic cross-city research

design.

Treaty established the European Coal and Steel Community, which formed the foundation for the
modern-day EU.

222 «Their Unions” refers here to the political entities of the United States of America and the European
Union. Of course, the intention is not to compare the EU political system to that of the US.

*2 These trends might be exemplified by Poland’s determined struggle for the best possible terms for
Polish farmers in the EU or by Arizona’s recent immigration laws, which are very controversial for the
US Federal Government. For more on Arizona’s new immigration law, see subchapter 4.3.

4 The attitudes towards top-down recommendations are considered important for the politics of
migration and integration at the local level.

% The population of each city: Munich (1.3 million), Warsaw (1.7 million), San Diego (1.2 million),
Phoenix (1.5 million). The distance between Warsaw and Munich is 810 km, between San Diego and
Phoenix 490 km.

220 ginger distinguishes two other immigrant gateway types. “Former gateways” attracted considerable
numbers of immigrants in the early years of the 20" century but no longer do so. “Re-emerging
gateways” began the twentieth century as magnets for immigrants, waned as popular destinations in
the middle of the century, but are once are reemerging as immigrant gateways.

Singer puts both continuous and the post-World War Il gateways into the single category of
“established gateways.” See Singer, A., Hardwick S. W., and Brettell C. B. (Eds.), op. cit.
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3.3 A Methodological Framework for Transatlantic Re  search

The methodological framework for this research is founded on a mixed
methodological design,”*’ which employs both qualitative and quantitative research methods.
The research is based on triangulation, using many sources of information and research
methods to increase the credibility and validity of the results. Analyses of statistical data,
research literature, press articles, and field work in the four cities are assembled. The
empirical methods consist of observations, field visits, as well as informal discussions with
immigrants and migration researchers. These various sources serve to add depth to the
evidence at the core of the empirical research: expert interviews. Exploring and
systematizing expert interviews provides orientation for the analysis of integration measures
in case studies and aids in organizing the information gathered.?*®

Following the typology of expert interviews by Michael Meuser and Ulrike Nagel, the
word “expert” refers to either a person who is responsible for the development,
implementation, or monitoring of solutions under examination or a person who has a
privileged access to information about groups of persons or decision processes.?? In the
context of this research, the interviews were conducted with “potential experts in immigrant
youth integration in a given city.” The latter describes representatives in the governmental
and non-governmental sectors who were either thought to be knowledgeable about or
responsible for or directly involved in integration work for urban immigrants. | use the
expression “potential” to emphasize the challenges faced in the process of sampling
interviewees.

Two basic methods were used in the selection of interviewees: a pre-selection and in-
process selection method. Pre-selection took place during the preparatory research on
possible key integration stakeholders and umbrella integration organizations across all four
case studies. Next, snowball sampling was used during the study visits as a strategy to get to
the most important organizations within the fields of labor market integration of immigrant
youth.?®® In fact, this field of integration work lies within the capacities of school
representatives, job agencies, and immigrant organizations, whose fields of work are not

restricted merely to the subject under investigation (for example, job counselors serve all

227 creswell, John W. (2003). Research Design: Qualitative, Quantitative, and Mixed Methods.

Thousand Oaks, CA: SAGE.

228 According to the differentiation of expert interviews three types are distinguished: explorative-,
systematizing-, and theory-generating expert interviews.

Bogner, A. and Menz, W. (2002). Das theoriegenerierende Experteninterview. Erkenntnisinteresse,
Wissensformen, Interaktion. In A., Bogner, B. Littig, B., and W. Menz (Eds.), Das Experteninterview.
Theorie, Methoden, Anwendungen (pp. 36-38). Opladen: Leske & Budrich.

229 Meuser, M. and Nagel, U. (2005). Expertinneninterviews — vielfach erprobt, wenig bedacht. Ein
Beitrag zur qualitativen Methodendiskussion. In A., Bogner, B. Littig, B., and W. Menz (Eds.), Das
Experteninterview. Theorie, Methoden, Anwendungen (pp. 71-99). Opladen: Leske & Budrich.

% The fields of integration work for immigrant youth are presented in the form of a criteria catalog in
subchapter 3.5.
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citizens of a given city, not only immigrant youth). Therefore, the interviewees, first
considered as experts sometimes turned out to be only partially involved in the field of
integration. In such cases, they referred me to colleagues thought to be more competent. In
fact, there were only few cases where | could get to the institutions which dealt solely with
immigrant youth. However, all interviews analyzed were equally important for the empirical
study and its findings on social networking for labor market integration in each city.

| conducted face-to-face and telephone interviews: 16 interviews in each of the cities
in the countries’ native languages (English, German, and Polish).?*" Most of the interviews
were recorded, with only a few exceptions, when the interviewees were opposed to the
recording of some confidential information or to the conversation as a whole. The interviews
were intended to be semi-structured and organized around key question group categories
and points of investigation of the research.?*? The time span planned for an interview was up
to one hour.

Each of the interviews conducted was followed by an analysis of the additional
documentation and information materials provided by the interviewees and their online
resources. Follow-up questions were clarified by email or per telephone. Upon the request of
some interviewees, their names and the names of their organizations have been omitted.

The empirical research and data collection took just over two years, between October
2007 and December 2009. Different factors determined the time | was able to spend doing
field research on each case study. Since | was not able to afford a longer stay in the US, the
empirical research in the cities of Phoenix and San Diego had to be completed within one
month in each of the cities (May 2008 and June 2008 respectively). The field visits were
preceded by a one-month stay at the Migration Policy Institute in Washington DC, where |
consulted with American migration and integration experts, conducted interviews with the
stakeholders in federal integration policies, and prepared for my field work in Phoenix and
San Diego. My empirical research in Poland was also restricted to a one month stay in
Warsaw (March 2009), whereas the field work in the city of Munich, which was then my place
of residence, was conducted throughout the whole time frame of the research.

| used some empirical methods applied in the Grounded Theory (GT) developed by
Barney G. Glaser and Anselm L. Strauss (1967). In their work they reject formulating any
theories before the field work is done and are strongly committed to empirical evidence

rather than pre-formulated theoretical arguments.?*® Based on these principles, my study

21 All citations from Polish and German interviews, used in the dissertation, have been translated into

English by me.

%2 5ee subchapter 3.6.

?% Glaser, B. G., and Strauss, A. L. (1967). Discovery of Grounded Theory. Strategies for Qualitative
Research. New York, NY: Aldine Publishing Company.

The work of Glaser and Strauss has given rise to many variations on the postulates of Grounded
Theory, which has also led to a rift between its authors. There is still an ongoing debate regarding
what the principles of Grounded Theory (GT) and Grounded Theory Method (GTM) are. | use the
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methodology evolved over the course of the collection of both qualitative and quantitative
data. The research guidelines were being continually revised according to the contextual
needs and new emerging areas of investigation discovered during the research process.

It should be noted here that during the course of the interviews there were some
alterations in length and thematic area. Some interviews were more narrative in structure and
more extensive, while others were rather short and sometimes did not cover all questions as
planned.?®* The way of conducting interviews and their lengths depended on the rapport and
level of trust while developed between me and the interviewees, their fields of work, and their
eagerness to share additional information, which sometimes diverged from the scope of my
interview questions.

Another change to the planned procedure of the study concerns the subject of
undocumented immigration in three of the countries included in the case studies. In fact, this
issue was not included in the first draft of the research questions. Upon initial consultation
with American migration researchers and immersion in the US integration debate on illegal
immigration, | became aware of the scale of the problem and of the challenges for the focus
of my research but decided not to exclude them from my study. Such an exclusion would
have contradicted my commitment to the subject of immigrant integration.”®® As a
conseqguence of extending the focus of my field work, | had to restructure my initial interview
questions (adding two more questions) and sometimes break taboos about services provided
to the undocumented during the interviews. In fact, the inclusion of the issue of
undocumented youth in the interviews was very helpful in obtaining better insight into the real
challenges for integration work among interviewees and into their organizations’
backgrounds. The willingness or refusal to talk about the undocumented on the part of
interviewees was determined by the profile of the organizations (governmental or non-
governmental) they represented and other contextual factors of a given city in a given

country.

recent definition of the GT as “a systematic, inductive and cooperative approach for conducting inquiry
for the purpose of constructing theory,” so-called “grounded theory.” However, as is obvious from my
research questions, the aim of my study is not theory formulation. Following the common use in the
literature, | use the term of GT to refer only to the method, not its end result: the theory. GTM is
understood as “[tlhe method designed to encourage researcher’s persistent interaction with their data,
while remaining constantly involved with their merging analysis. Data collection and collection proceed
simultaneously and each informs and streamlines each other.”
Charmaz, K. and Bryant, A. (2010). The SAGE Handbook of Grounded Theory. Thousand Oaks, CA:
SAGE, p.1.
% For example, the subject of organizing and obtaining financial support for undocumented immigrant
Xguth was a touchy issue for many interviewees, who tried to avoid giving direct answers.

In fact, writing about integration management, while excluding an underprivileged group,
undocumented youth, would be highly biased, turning a blind eye to existing challenges of integration
policies.
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The data collected during the time frame of my research resulted in the formation of

my theory of Affirmative Integration Management,**

which was developed in the process of
analyzing the findings in my four case studies. The results and conclusions were examined
from a comparative perspective in order to specify the conditions for the application of this
theory in the US, Germany, and Poland and its relation to the research questions.

The analysis of the transatlantic case studies required a special comparative
framework, so that the research would not turn into disparate, incoherent elements of
empirical field work. The groundwork for this frame was laid by the research guidelines
presented in subchapters 3.4, 3.5 and 3.6.

The study employs various types of comparisons, which, according to the theorists
Andrew Bennett and Alexander L. George, often happens when “[o]ne case may be most
similar to another and both may be least similar to a third case.”’ As one can see in the
analysis of the selection process in subchapter 3.2 and in the discussion of the case studies
in chapter 5, there are many areas of comparison. However, it is quite difficult to use all of
them for all of the cases. For example, the situation of immigrants in the city of Warsaw may
be comparable to that in Phoenix, as both cities have less experience in dealing with
immigrants than the other two, Munich and San Diego. On the other hand, the latter two
cities vary in the number of immigrants and immigration groups they host. The question
therefore arises, how can the comparison of cases with some similarities but many
differences be justified?**®

In fact, the comparison of seemingly disparate case studies lies at the very core of
this research design. The assumed difference of the antecedent conditions for integration
processes (e.g. the different scale of immigration, ethnic immigration groups, and
geographical location) determined the choice of the case studies.”® These different
antecedent conditions pose challenges for transatlantic research. However, they do not rule
out the existence of the same independent variables: case studies’ synergies, which will be
presented in chapter 6. Consequently, this collective case-study research should increase
the applicability of the results, exploring new dimensions of measures necessary for the
successful implementation of the Affirmative Integration Management Theory (AIM) in

different localities under different circumstances.?*® Such a research approach draws on a

% See subchapter 2.5.

287 George, A. L. and Bennett, A. (2004). Case Studies and Theory Development in the Social
Sciences. Cambridge MA: MIT Press, p. 83.

2% Eor more on the selection process see subchapter 3.2.

2% For more on the antecedent conditions of the case studies see subchapters 3.2 and 3.4.

%9 Robert E. Stake differentiates among three types of case study research:

- intrinsic (the research interest is in the particular case only);

- instrumental (the case under investigation is used to derive conclusions about a phenomenon
broader than the single case study);
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method that Kenneth Burke developed, called perspective by incongruity.?** Following his
method, the argument is that by juxtaposing seemingly contrasting case studies of countries
with such different histories of migration (as discussed in chapter 4) their similarities will
emerge. The incongruity of the cities should bring into focus new perspectives on integration
management and encourage the exchange of good or bad practices within the field of the
integration of immigrant youth.

The process of discovering which factors hinder or facilitate the AIM for immigrant
youth has been guided by George’s and Bennet'’s “Building block procedure.” Using this
procedure, the research guidelines, which form the subtypes — “blocks” of one phenomenon:
integration management for immigrants on the labor market — have been identified.
According to the building block procedure, “each subtype can be regarded as a candidate for
separate study and each study will investigate instances of that subtype.”** Similarly, each
of the points of the guidelines have been investigated in each of the cities and analyzed with
regard to the development of other integration measures and contextual settings. The
research guidelines build the blocks of 1) the list of main points of investigation for
transatlantic research; 2) the list of key labor market integration measures for immigrant
youth; 3) groups of interview questions. These blocks will all be discussed in detail in the

following subchapters.

3.4 Points of Investigations for Transatlantic Case s

Seven major points of investigation have been chosen for the analysis of the pre-
existing conditions in the case studies. The following list constitutes the first set of research

guidelines:

1) Historical context of immigration;
2) Immigration scale;
3) Public and political discourse (the government’s “body language” and society’s

.243

“body language”);

- collective study (as in this research, different case studies broaden the perspective and all are
instrumental to understanding the patterns of a phenomenon, here: management of immigrant
integration).

Stake, R. E. (1995). The Art of Case Study Research. Thousand Oaks, CA: SAGE, pp. 3-4.

For more on my theory of Affirmative Integration Management (AIM), see subchapter 2.5.

1 Burke, K. (1964). Perspective by Incongruity. Bloomington: Indiana University Press.

242 George, A. L. and Bennett, A., op. cit., p. 78.

243 papademetriou describes the significance of these two body languages, regarding both immigrants
and migration policies, as follows:

“Overall social and political attitudes toward immigrants help determine to what extent immigrants
seek out services and opportunities. Furthermore, setting social as well as legal standards for the
appropriate treatment of immigrants by employers help shape whether native workers view immigrants
as competitors or allies, and create the backdrop for good and mature social interactions.”
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4) National and local modes of integration;
5) Citizenship policies*** and the role of legal status for integration;
6) The education system and its policies;

7) The labor market and it policies.

The pre-existing conditions of international, national, state and local contexts of the
cities are considered of equal importance to the research findings, and many of these points
of investigation cut across these dimensions. In fact, conducting transatlantic research in EU
and US cities without a deeper analysis of their national contexts seems wrong-headed. The
points of investigations will be discussed in detail in the analysis of the top-down context for

each of the city case studies in chapter 4**°

and will be raised again in the discussions of
local integration management in the cities in chapter 5.

The analysis of these points should result in generating a list of significant factors in
the research which have been found to influence local management of immigrant labor
market integration: the catalog of differences and similarities among the EU and US case

studies for the comparative transatlantic research framework.

3.5 Catalog of Criteria of Labor Market Integration Measures

A list of key labor market integration measures for immigrant youth comprises the
second set of research guidelines. These measures are factors which have a significant
impact on the degree of labor market integration “with” immigrants on the part of the host
society. In other words, they determine the options available to the local host society for
facilitating labor market integration, specifically for immigrant youth.

The key labor market integration measures for immigrant youth have been chosen in
eight fields for case study research. They are ordered according to the sequence of
measures a young immigrant may need at different stages during the process of their
transition from school to work. These measures are presented in the following criteria

catalog:

1) offer language training;

Papademetriou, D. G. (2004). E.U. Employment and Social Affairs Directorate-General and US
Department of Labor. Labor Market Integration Seminar. In E. Chao and A. Levine (Eds.), Integrating
Immigrants into the Workforce: North American and European Experiences (pp. | i-lv). Washington,
DC: US Department of Labor, p. Iv.

> Whether citizenship is granted on the basis of jus soli ("right of the soil") or jus sanguinis ("right of
blood") represents a key factor for immigrant youth and their access to labor market and education.
2% The analysis of the top-down context for case studies will be narrowed down to the contexts of: the
US, California and Arizona; the EU, Germany and Poland. The EU and the US obviously have
different levels of governance. Moreover, various interrelations among the EU member states and
states in the US exist. Consequently, not all seven points will be discussed in all six contexts. For
more on the different dimensions of the top-down contexts for the cities, see chapter 4.
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2) provide access to education;

3) provide vocational training;

4) recognize qualifications;

5) offer job counseling;

6) provide access to labor market information;
7) promote entrepreneurship;

8) eliminate discrimination in the workplace.

These fields are merely a part of a larger picture of local measures for the integration
management for immigrants which are crucial for implementation of the AIM within the field
of labor market integration. The selection of only the eight aforementioned fields was made
intentionally to narrow the focus of the research to “a more circumscribed scope conditions”
and “avoid less precise generalizations.”** In fact, other fields of policies and integration
measures also determine labor market integration, for example an immigrant’s access to
citizenship rights, the welfare and healthcare systems, transportation or housing.?*’

It is important to note that determinants of “individual” integration of immigrants are
not included in the criteria catalog, since individual immigrants themselves are not the
subject of the study. The labor market integration factors which vary depending on the

immigrants refer to their:

1) age at arrival;

2) household composition;

3) entry class;**®

4) legal status;

5) country of origin and networks.?*°

These background characteristics of immigrants were also the subject of the expert
interviews, in which the interviewees always emphasized the role of immigrants in the
success of the integration measures undertaken by the institutions. Although | am not going
to discuss these factors in detail in the case studies, | acknowledge their indisputable

importance for the immigrant integration process.**

246 Narrowing down the scope of the research is considered an indispensable case study research

method for reducing otherwise unavoidable generalizations: George, A. L. and Bennett, A., op. cit., p.
77.
4" For an interesting addition to the role of household structure in the integration of immigrant youth
see Hill, C. and Chen, H. (2009). Against the Tide: Household Structure, Opportunities and Outcomes
among White and Minority Youth. Kalamazoo, MIl: W.E. Upjohn Institute for Employment Research.
8 “Entry class” refers to the way an immigrant has been admitted to the host society or has entered
the host society (e.g. on tourist visa, family reunion, guest worker program).

249 For a full account of the elements of successful immigrant integration see

Papademetriou, D. G. (2004), op. cit.

20 For more on the role of individual immigrants in the integration process see subchapter 2.3.
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The criteria catalog was developed on the basis of hypothetical guesses supported by
my study of integration literature and consultations with migration scholars. The following
background assumptions will explain the reasons for the choice of the eight points of
investigation.

Language training for immigrant youth as a tool for facilitating the improvement of
language skills acquired thus far is considered the most fundamental integration measure
which the host society can offer. Both mentoring and motivation to learn are extremely
important, especially for those who lack such support from their families or schools. Mastery
of the language of a given country is “a must” in order to function in the receiving society. As
Tamar Jacoby notes, referring to the US context, learning language (along with respect for
law, habits and principles of democracy in the receiving society) was and still is considered
the fairly “minimalist rules of the game.”®®* This also applies to the EU countries with their
language policies and, in some cases, obligatory language courses. Obviously, unless a
young immigrant plans to engage in ethnic economies, there are hardly any prospects of
integration into the labor market without language competence in the host country. On the
other hand, the process of integration should not discourage immigrant youth from using their
native languages, which should ideally be an asset on the labor market.?*? Language training
is sometimes but not always part of the curricula in the fields of education and vocational
training, which are the next points of investigation.

The educational system plays an important role not only in the acquisition of
knowledge and skills but also in the healthy psychosocial functioning of immigrants both in
the US and in the EU.?® This functioning is a prerequisite for an immigrant’s success on the
labor market. Access to education and an “immigrant friendly” education system is therefore
another measure to be investigated in these case studies. As Han Entzinger and Renske
Biezeveld rightly point out, “[t{lhe educational system is not always sufficiently geared towards
the specific needs of migrant children[,] and quite often suffers from segregation and ‘white
flight.”*>* Improving access to education would require all measures which encourage

immigrant youth to make progress, for example by lowering dropout rates and reducing

1 Jacoby, T. (2004). What it Means to be American in the 21 century. In T. Jacoby (Ed.),
Reinventing the Melting Pot: the New Immigrants and What It Means to be American (pp. 293-314).
New York, NY: Basic Books, p. 306.

%2 Richard D. Alba points to the fact that “[tlhe desire to compete on an equal footing with the majority
has inspired many ethnics to shed their ethnic language and accent and other external vestiges of
their ethnicity.” Considering language training as a point of investigation in my study it would also be
interesting to focus on measures for facilitating immigrants’ native language skills, but unfortunately
this is beyond the scope of this research.

Alba, R. D., op. cit., p. 6.

23 Suarez-Orozco, C. and Suarez-Orozco, M. M. (2007). Education. In M. Waters and R. Ueda (Eds.),
The New Americans: A Guide to Immigration since 1965. Cambridge, MA: Harvard University Press, p
243.

4« hite flight” stands for the tendency of non-migrant parents to move their children from school with
a big rate of migrant children to another school.

Entzinger, H. and Biezeveld, R., op. cit., p. 21.
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segregation, offering second-chance education opportunities for early school dropouts and
providing higher education opportunities for young immigrants who aspire to academic
careers. Since the choice of educational path is quite often made by parents, integration
measures should also focus on educating migrant parents about local educational systems.
Accordingly, training programs for parents are here considered indirect measures for the
development of a future workforce among immigrant youth.

The following points of investigation refer directly to the integration measures
attending the first steps of immigrant youth on the labor market. The aim of these measures
IS to bring about a good mutual “orientation” for immigrants and for their prospective
employers.?*® Therefore, these who provide labor market services in these fields should be
part of a good network system among immigrant communities and employers.

Vocational training and apprenticeships are considered the first job experiences
available to youth, which very often determine their future career opportunities. It might be
difficult for immigrant youth to find suitable placements, especially when their language
competencies or self-esteem are too low to make them standout from among other
candidates. Usually mediating institutions like vocational schools or job counselors
(depending on the vocational education system of a given country) take the responsibility for
showing underprivileged youth the paths to a first job training. It is also crucial that those
attending vocational education be presented opportunities to further develop their
qualifications, for instance by transitioning to or returning to mainstream education.

Vocational and job training are also a remedial qualification opportunity for those
immigrants whose foreign credentials are not documented, accredited, or otherwise
recognized in the host society. Such training might be the fastest way for immigrants to
obtain a job certificate in the host country, although their real qualifications and skills may
well exceed the job they would be allowed to perform afterwards. Many studies have shown
that the lack of an efficient system for validating foreign credentials leads to downgrading
jobs among immigrants.?*® Moreover, a complicated system of credential recognition might
be discouraging for potential employers of immigrant youth. Similarly Peter Creticos and
others assert that “the apparent difficulty in validating the credentials of those educated or

trained outside of the US [and other host countries] coupled with general confusion on

2% Reitz, J. G. (2001). Immigrant Success and the Expansion of Education in American and Canadian

Cities, 1970-1990. Annual Meeting of the American Sociological Association, Anaheim, CA, August
18-21, 2001, pp. 18-21, p. 21.

%0 For example:

- Batalova, J., Fix, M., and Creticos, P. A. (2008). Uneven Progress: The Employment Pathways of
Skilled Immigrants in the United States. Washington, DC: Migration Policy Institute.

- Bauer, T. and Zimmermann, K. (1999). Occupational Mobility of Ethnic Migrants. IZA Discussion
Papers Series, 58. Bonn: Institute for the Study of Labor.

- Carneiro, R., et al. (2006). A Mobilidade Ocupacional do Trabalhador Imigrante em Portugal
(Occupational Mobility of the Immigrant Worker in Portugal). Lisbon: Direc¢do-Geral de Estudos,
Estatistica e Planeamento (DGEEP).

78



immigration law contribute to the view that hiring immigrants brings added risk.”*” Therefore,
assessment and qualification recognition services should work in close collaboration with job
counseling services.

Individual job counseling and job placement services are of special importance to
those who are recognized as disadvantaged for a number of reasons, for example social
status, lack of self-confidence or interpersonal competence. Young people with migration
backgrounds might feel stigmatized and disoriented in the competition on the labor market.
Therefore, together with the intercultural training, assessment centers and job application
courses are crucial for immigrant youth. These services may help immigrants to find out
about their own potential, boost their self esteem, and learn the rules of the local labor
market.

Apart from job counselors, other channels of information about the needs of local
labor market, such as formal and informal networks for job placement, might also be
available. Indeed, young immigrants might even be unaware that there are job vacancies for
which they are eligible, if they do not have access to these networks. Hence, finding out
whether methods other than job counseling agencies exist and which of these are used to
inform young immigrants about the needs of the labor market and available job openings
constitutes a separate point of investigation.

Another crucial aspect of supporting labor market integration for immigrant youth is
the promotion of their entrepreneurship. Quite often the phenomenon of entrepreneurship
among immigrants is usually understood in terms of creating ethnic economies and
consequently ethnic enclaves. Since the workforce in ethnic businesses usually stems from
those same ethnic communities, whether ethnic economies support or prevent immigrant
integration into the host society is debatable. On the other hand, evidence does exist that
ethnic enterprises encourage immigrants to acquire new skills and start their own
businesses, which is also beneficial for the local economy. According to Malcolm Cross and
Waldinger, “a growing ethnic economy creates a virtuous circle: business success gives rise
to distinctive motivational structure, breeding a community-wide orientation towards small
business and encouraging the acquisition of skills within a stable, commonly accepted
framework.”?*® Moreover, ethnic enterprises do not necessarily cooperate only with immigrant
groups of the same ethnic origins. Young immigrant entrepreneurs may well become the
future employers of local community members outside the ethnic enclaves, which supports

the process of integration with the host society. Consequently, making young immigrants

27 Creticos, P., et al. (2006). The Integration of Immigrants in the Workplace. Chicago, IL: Institute for

Work and the Economy, p. 13.

2% For more on ethnic economies in an urban context see

Cross, M., and Waldinger, R. (2002). Migrants and Urban Labor Markets in Europe and North
America. In M. Cross and R. Moore (Eds.), Migrants, Minorities and Urban Transformations in
Comparative Perspective (pp. 16-31). London: Macmillan, p. 23.
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realize that starting their own businesses can be a rewarding, albeit challenging endeavor is
important. Offering special training for developing business plans, counseling on how to
overcome bureaucratic obstacles, or showing examples of best practices from local success
stories among immigrants might be encouraging. The question for empirical investigation is
how immigrant entrepreneurial activity among the young start ups in the city is supported by
the local institutions.

For immigrants, starting their own businesses can also be a way of avoiding labor
market discrimination.?®® Indeed, young immigrants may experience discrimination at the final
stage of their transition from school to work, trying to obtain a first interview or a job. It might
be much harder for a person with very little or only limited work experience to win when
competing with a more experienced adult on the labor market. A migration background may
even raise more concerns among employers. According to an OECD report, “[e]mployers
may perceive the children of immigrants as less productive than other job seekers or they are
more uncertain about their potential productivity.”?®® The question arises whether and how
the host society helps to combat discrimination both during recruitment and in the
workplace.?®* The level of discrimination on the local labor market, it is worth noting, is
difficult to measure and necessitates a focus on employers, which is beyond the scope of this
study. My points of investigation concern, first, anti-discriminatory actions of those institutions
outside the business sector and, second, recruitment agencies which would monitor and
offer counseling to young immigrants in cases of discrimination. Such pro-integration

activities constitute the last point of the criteria catalog for my field work.

3.6 Interview Question Groups

The third pillar of the research guidelines are the interview question groups. They are
based both on the criteria catalog presented above and some additional points of
investigation from the research questions.

The interview questions were organized along the following thematic lines with

reference to integration work and the working environment of a given organization:

a) understanding by the organization of labor market integration processes for

immigrant youth;

%9 Cross and Waldinger argue that immigrants usually work below their level of their qualifications and

therefore “entrepreneurship must be seen in part as a strategy to overcome the effects of
discrimination.” Ibid.

20 schroder, L. (2010). Labor Market Characteristics and their Impact on the Integration of
Immigrants’ Offspring. In Organization for Economic Co-operation and Development, Equal
OPportunities? The Labor Market Integration of the Children of Immigrants (pp. 129-162).

%L For a detailed account of the various kinds of discrimination and measures to promote equal
opportunities in the work place see Kraaland, K. and Roosblad, J. (2008). Diversity, Equality and
Discrimination in Working Life. Policy Brief 6. Amsterdam: IMISCOE.
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The list of sixteen interview questions, which were developed around the above points, are

b)

d)

f)
9)

h)

challenges for immigrant youth on the local labor market;

actions taken for immigrant youth and their labor market integration (with a
follow-up on eight integration measures from the criteria catalog);
integration measures for undocumented youth;

ways of reaching out to immigrants and the host society;

source of funding of the organization and its challenges;

network building for immigrant youth and cross-sector cooperation with other
organizations (county, province, country, international community);

the influence of top- down integration policies for the organization’s practical
integration work;

prospects for the future: challenges and plans for integration work of a given

organization.

presented in appendix 1. As mentioned earlier, the questions were sometimes modified,

shortened or extended over the course of the research as well during an interview itself to

adjust their scope to a given interviewee and the type of organization.”®

Additional points of investigation, which arose unexpectedly during the field work, and

which was not planned before the research guidelines were developed, will be discussed in

the analysis of the case studies in the following chapter 4 and chapter 5.

262

See subchapter 3.3.
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4 Top-Down Contexts for Local Integration Managemen  t

Chapters 2 and 3 focus on theoretical aspects of and speculation about the
successful management of integration policies to assist immigrant youth in gaining access to
local labor markets. In chapters 4 and 5, the focus now shifts towards empirical research,
which examines whether and how the theory, presented thus far, functions in practice.

As previously mentioned, integration takes place first and foremost at the local
level.?®® At the same time it is obvious that local integration management is determined by
both national and regional integration measures. Together they set general policy
frameworks and can be used to establish integration instruments that either facilitate or
hinder local attempts at integration.?®* Various levels of governance, which influence local
integration policies and integration practices in the case studies, are discussed in this
chapter. In the cases of Phoenix and San Diego, both the US federal and state policies of
Arizona and California are examined. For Munich and Warsaw, both the EU as well as
German and Polish integration frameworks, respectively, are presented.

The following seven points will be highlighted with reference to the countries and
states in focus: historical insights into immigration in the post-Second World War period; the
scale of immigration accompanied by available statistical data; political and public discourse
on migration and integration; national modes of integration; and national immigration policies
concerning citizenship, education, and the labor market, which have an impact on integration
challenges immigrant youth face.

From the outset it should be noted, however, that not all seven points will be
discussed in all six contexts: the US, California and Arizona; and the EU, Germany and
Poland. Different levels of governance and various interrelations among these political
entities make it impossible to present the top-down contexts in the case studies in the same
way. The EU obviously has much less authority over its member states than is the case with
the US federal government and the individual states. Moreover, Poland and Germany have
distinct integration modes and citizenship, education and labor market policies, whereas
Arizona and California are under the single umbrella of US federal legislation. Accordingly,
the description of the US context for integration management will be more extensive than
that of the EU. Sections on the national mode of integration, legal status, and a more
extensive consideration of the integration framework for education and the labor market will
be included in subchapter 4.1 on the US. Subchapter 4.3 on the EU will be much shorter and

will not cover the EU mode of integration and legal issues on migration, which will be

263 See chapter 2.

2% penninx, R. (2003, October), op. cit.
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analyzed separately for Germany and Poland. All of the data collected on top-down contexts

has been updated, where available, to the end of 2010.%%°

4.1 The United States

4.1.1 US Scale of Diversity

The US scale of diversity will not be discussed solely through the prism of statistical
data, reminiscent of the case of the European Union.?*® As Peter Schuck points out, two
levels of thinking about diversity in reference to diversity in America must be distinguished:
“diversity as fact” and “diversity as ideal.” Accordingly, American diversity as fact is
interpreted as the demographic reality of ethnic diversification, which has shaped the US
since its earliest years. Diversity as ideal, in contrast, is quite a new phenomenon, which
emerged in the Civil Rights Movement of the 1960s, emphasizing American “notions of
fairness, equal opportunity, and growing global responsibility” for world migration
movements.?®’

The ideology of the past and present American ideal of diversity, which needs to be
included in any discussion of the US as a typical immigration country, will be considered first.
In fact, three commonly-used associations with America could be employed to briefly
characterize the landscape of US immigration: diversified, unified, and hyphenated. These
opposing expressions already indicate the great complexity of the US scale of diversity.

First, Hollinger's metaphor of “diversification of diversity,” used in reference to the US,
points to a multitude of different ethno-racial affiliations present in the country. This ethnic
diversification has led America to be commonly associated with the notion of the melting pot
as well as the birthplace of assimilation and multicultural thought.*®® The United States has
definitely become one of the most popular destinations for world immigration, with the

renowned Statue of Liberty, a symbol of a welcoming mother greeting new immigrants, the

265 Exceptions may be observed in some cases, when some significant news or new data published at

the beginning of 2011 were considered indispensable for the analysis.

%6 See subchapter 4.4.1.

27 schuck, P. H. (2006). Diversity in America: Keeping Government at a Safe Distance. Cambridge,
MA: Harvard University Press, p. 94.

Diversity as an ideal, according to Schuck, started to emerge in the framework of the Immigration law
of 1965, which established American preferences in immigration policies. How the American diversity
as ideal and diversity as reality can be harmonized by national and local governments is a question
addressed both by Schuck and this dissertation.

268 Hollinger, D. A. (1995). Postethnic America: Beyond Multiculturalism. New York, NY: Basic Books,
p. 79. For more on the origin of integration and assimilation theories in the American experience, see
subchapter 2.1.1.
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“huddled masses yearning to breathe free,” and offering them hope for a better life “beside
the golden door!”?®

Secondly, people of different cultures who found themselves together in one country,
started to create a sense of unity. However, neither a common history nor the same blood
could bind immigrants in the US together, but only a shared set of ideals. As Seymour Martin
Lipset confirms, “[b]eing an American is an ideological commitment. It is not a matter of birth.
Those who reject American values are un-American.”’® Indeed, a set of American values,
the American Creed, first coined by Gunnar Myrdal,*"* is considered one of the building
blocks unifying people of many traditions and various cultural backgrounds. Historically, the
Founding Fathers expressed the American Creed, laying the foundation for the United States
in the Declaration of Independence and in the Constitution. As Henry Bischoff points out,
“[flrom such ideas a civic culture emerged that valued liberty, established an increasingly
participatory democracy, included a bill of rights, and fostered open economic opportunity.”’?
As a result, the national unity in diversity of many ethno-racial groups has emerged. The
motto E Pluribus Unum, out of many one, first used as a symbol for the political unity of the
thirteen-state-country in the first Great Seal of the United States, has become a symbol of
the American ideal.?”® Certainly, the bonds among members of this American unity are much
stronger than those among the countries in the European Union. The old and still common
celebration of the American ideal of diversity has made the United States appear to be an
immigration country in a way which no European immigration country ever has.

Although different cultural influences have been incorporated into the values of the
American Creed, tolerance towards “otherness” is not unlimited. In fact, the American
immigration and integration system works through the binary opposition of inclusion and
exclusion: American versus “alien.” The challenge of striking a balance between the two
American ideals, creating unity while respecting diversity, are part and parcel of American

politics and culture. As a result, the third important symbol of the US as a nation of

?%9 From Emma Lazarus'’ poem, The New Colossus, 1883. These lines were engraved on a bronze

E)7Ig1que on the pedestal of the Statue of Liberty in 1912,

Lipset, S. M. (1990). Continental Divide: the Values and Institutions of the United States and
Canada. London: Routledge, p. 19.
2 Myrdal, G. (1944). An American Dilemma: The Negro Problem and Modern Democracy. New York,
NY: Harper & Bros.
22 Bischoff, H. (2002). Immigration Issues. Westport, CT: Greenwood Press, p. 119.
For a more comprehensive discussion of the key layers of the American Creed see Huntington, S. P.
(1981). The American Creed and National Identity. American Politics: The Promise of Disharmony, 36-
41.
A more updated interpretation of the American Creed as five basic tenets: liberty, equality,
individualism, democracy, and the rule of law is to be found in: Ostendorf, B. (1996). Inclusion,
Exclusion and the Politics of Cultural Difference. In P. O. Stummer and C. Balme (Eds.), Fusion of
Cultures (pp. 207-223). Amsterdam: Rodopi.
23 E pluribus unum has become the national motto of the United States. It appears on the obverse
side of the seal, on official US documents, and on most US currency.
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immigrants emerged with the hyphen. Hyphenated America has become “an emblem of the
immigrant bargain,” which is a consequence of the failed Americanization movement.?”

Endless discussions exist among researchers about the question of which expression
— diversified, unified or hyphenated — best describes the American nation of immigrants.
Judging which concept is more appropriate or adding new perspectives to this debate is
beyond the scope of this paper.?”® Nevertheless, it can be argued that being American will
always be an issue in the US national mode of integration as will be discussed in a later
section of this chapter. As Jacoby rightly points out, referring to American political principles,
“much as we celebrate the hyphen, one side of it is more important than the other.”?”® The
same principle also applies to American integration policies.

The second dimension of the US scale of diversity — diversity as fact — is much easier
to measure owing to a wide range of available statistics and demographic reports on
immigrants in the US.?”” Based solely on the quantity and quality of available sources on US
immigration, it might be assumed that monitoring ethnic diversification is a top priority at both
state and national levels. In fact, the US government started publishing statistical data on

28 \whereas the first data on the birthplaces of the US

immigration as early as the 1890s,
population stem from the 1850 decennial census. Such a long-established system of regular
data collection makes historical and comparative research on migration trends across the
whole nation, particular states and at the local level much easier than on the other side of the
Atlantic.?”®

The diversity of immigration in the US can be perceived through the prism of various
categories of immigrants in the US statistics, which differ significantly from European ones.
According to the Census Bureau, the term “foreign born” refers to a person with no US
citizenship at birth, and includes naturalized citizens, lawful permanent residents, refugees

and asylees, people on certain temporary visas, and the unauthorized. On the other hand,
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e See Jacoby, T., op. cit., p. 295.

For a comprehensive analysis of how American immigration policy has been used as a tool of
American nation building from the colonial period to the present, see Zolberg, A. R., op. cit.

2 Jacoby, T., op. cit., p. 314.

" In the dissertation | use US immigration sources, as recommended in Batalova, J., Mittelstadt, M.,
Mather, M., and Lee, M. (2008). Immigration: Data Matters. Washington, DC: Migration Policy
Institute, and Population Reference Bureau.

These include: the US Census Bureau from various years, the American Community Survey, the 2000
decennial census, and the 2009 Current Population Survey; the US Departments of Homeland
Security and State; resources from the Migration Policy Institute (MPI); resources from the Pew
Hispanic Center. A big part of the data quoted comes from the statistical update in the article:
Batalova, J. and Terrazas, A., op. Cit.

28 United States Department of Homeland Security. (2010). Yearbook of Immigration Statistics: 2009.
Washington, DC: US Department of Homeland Security, Office of Immigration Statistics.

%" In comparison to some EU countries, where available statistical data varies significantly (e.g.
comparing few Polish sources with extensive German sources), US statistical sources on the foreign
born population are detailed and comprehensive. On the other hand, monitoring integration is still
underdeveloped, in comparison to Germany, for example. For an analysis of the US mode of
integration, see subchapter 4.1.2.
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the term “immigrant” in US statistics refers only to people granted legal permanent residence
in the United States, also known as LPRs.?®® However, for the purpose of this dissertation the
term “immigrant” will be used interchangeably with foreign born people, following the
standards set out in the introduction and also a common practice in US migration reports.**

With reference to statistics on immigration youth, two types of immigrant children
have to be distinguished: second-generation immigrant children, who are US-born children
with at least one foreign-born parent; and first-generation immigrant children, which include
any foreign-born children with foreign-born parents, collectively called children with immigrant
parents (hereafter immigrant children). Nationwide research on this group of children is quite
difficult to interpret due to certain shortcomings of existing data.?®? The available data on
immigrant children comes from the decennial census and American Community Surveys,
which did not ask respondents for their parents' country of birth if they did not live together in
the same household. Consequently, the statistics collected on immigrant children reflect only
those who reside with at least one parent. The majority of this population is under the age of
18. By the same token, research on the educational performance of second generation
immigrant children is limited to local surveys and longitudinal studies.?**

Despite variations in the intensity of incoming flows of immigrants into the United
States in the two last centuries, the average number of all immigrants across the 50 states
makes the US the top immigration host country in the world.”®* The overall percentage of
immigrants in the US population has been constantly increasing since its record low in 1970
(4.7%). According to the Census Bureau's 2009 American Community Survey, the current
US immigrant population, estimated at 38,517,234, stood at 12.5% of the total US population
in 2009.2%° Immigrant children and youth (aged 5 to 24) accounted for almost 15% of all

foreign born.?®® The predominance of immigrants from Central America and Asia among all
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Definition from United States Census Bureau. (n.d.). American Fact Finder Glossary.

See chapter 1.

The most recent census data comes from 2000. The Census Data of 2010 was not available at the
time of writing.

Nationwide data collection on third generation immigrants in the US does not exist, in contrast to the
recently introduced system of data collection on people with migration backgrounds in Germany, see
subchapter 4.5.3.

28 For example, see The Children of Immigrants Longitudinal Study (CILS), a decade-long panel
survey conducted in San Diego, CA, and Miami/Ft. Lauderdale, FL. For the results see Portes, A. and
Rumbaut, R. G. (2006). Immigrant America: A Portrait. Berkeley, CA: University of California Press.
For an analysis of methods of data collection on second generation immigrants in the US see
Heckathorn, D. D. (2006, October). Studying Second-Generation Immigrants: Methodological
Challenges and Innovative Solutions. Migration Information Source.

28 United Nations, Department of Economics and Social Affairs, International Migrant Stock: The 2008
Revision, in Population Database: http://esa.un.org/migration/

2% This figure is still a bit below the record of 14.8% in 1890. The historical context for immigration in
the US after WW Il will be presented as background information with reference to historical insights
into immigration in California and Arizona in subchapters 4.2.1 and 4.3.1.

286 Among them, 6.5% of the foreign born were between 5 and 17 and 8.4% were between 18 and 24
years age of age. These figures do not include second generation immigrant children due to limited
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foreign born marks an important shift in recent immigration patterns.?®’ Of the entire foreign
born population in 2009, the most numerous group according to the country of birth came
from Mexico, which comprised almost 30% of the foreign born residing in the US. Mexico
was followed by the Philippines, India and China, excluding Hong Kong and Taiwan (see
graph 1).

Graph 1 Ten Source Countries with the Largest Populations in the US as Percentages of the Total
Foreign-Born Population in 2009.

Mexico
30%
All other countries
42%
Philippines
4%
India
China 4%
Guatemala 4%
2% /( \ Vietnam
Canada_/cuba Korea | El Salvador 3%
2% 3% 30 3%

Source: The US Census Bureau's American Community Survey 2009

A distinct part of the US immigration landscape is shaped by refugees and asylees.?®®
For more than two decades refugees in the US have constituted one-tenth of the annual
immigration into the country. They are beneficiaries of the well-known US Refugee Program
(USRP), which in cooperation with the UN Refugee Agency UNHCR has resettled more
refugees than all of the other 24 current resettlement countries combined. Among new

arrivals in 2009 74,602 refugees were reported, half of them under 25 years of age.? The

statistical data. Available estimates come from 2009 report 16.9 million children age 17 and under with
at least one immigrant parent.

87 For example, in 1960 almost every fourth immigrant (more than 23%) in the US had been born in
Italy or Germany. In 2009 they accounted for less than 3% of the foreign-born population.

28 According to the US definition, refugees and asylees are persons who sought residence in the
United States in order to avoid persecution in their country of origin. Persons granted refugee status
applied for admission while outside the United States. Persons granted asylum applied either at a port
of entry or at some point after their entry into the United States. United States Department of
Homeland Security. (2010). op. cit.

289 accordingly, in 2009 the top resettlement countries were the United States, followed by Australia
(6,720) and Canada (6,582). Germany (2,064) had the largest number of resettled refugees in Europe
in 2009.
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number of resettled immigrants in 2009 was almost three times higher than during the
steepest fall-off in resettlements in 2002 (when 26,765 refugees were accepted), though this
figure is still far from the peak in 1980, when more than 200,000 refugees were admitted.
Irag, Burma, and Bhutan were the three top countries of origin in 2009.%%°

The number of foreign born who have successfully applied for asylum has been
constantly decreasing since 2001 (with the exception of a small increase from 2005 to 2006),
when almost 40,000 people were granted the status of asylees. Today the number of new
asylees has decreased by almost 50% (to 22,119 in 2009). Nearly half of all asylees came
from China (28%), Ethiopia (5%), Haiti (4.5%), Colombia (4.5%) and Iraq (4.1%).

It should be noted here that the average level of immigration presented for the whole
US does reflect existing differences between US states. Graph 2 provides an overview of the
geographical distribution of immigrants in the US. States also differ in terms of the main
countries of birth of immigrants, which will be discussed in more detail in the subchapters on
California and Arizona. However, certain general new trends in immigration patterns are
worth mentioning here.

Although the long-established immigrant destinations, such as California (9,947,000),
New York (4,178,00), Texas (3,985,000), Florida (3,484,000), and New Jersey (1,759,000),
were still on top in 2009, other immigration destinations have been rapidly growing in
popularity over the last decade, primarily in the Southeast and Midwest.***

The states with the largest percent growth of the immigrant population between 2000
and 2009 include South Carolina (76.9%), Alabama (67.5%), Tennessee (67.1%), Delaware
(64.9%), and Arkansas (63.2%) (see graph 3). Geographical resettlement patterns, in turn,
are usually determined by the location of family members or pre-existing ethnic communities
of incoming refugees. Almost one-half of all refugees were resettled in one of six states:
California (15%), Texas (11%), New York (5.9%), Arizona (5.8%), Florida (5.6%) and
Michigan (4.7%).

See UNHCR Resettlement Service, Division of International Protection. (2010). UNHCR Projected
Global Resettlement Needs 2011. Geneva: UNHCR.

For historical insight into the development of refugee resettlement across the US, see Singer, A., and
Wilson, J. H. (2006). From 'There' to 'Here": Refugee Resettlement in Metropolitan America.
Washington, DC: Brookings Institution Press

9 Followed by numerous groups from Iran, Cuba, Somalia, Eritrea, Vietnam, the Democratic Republic
of Congo, and Burundi. The annual admissions ceiling for refugees, which the President, in
consultation with Congress, establishes prior to the beginning of each fiscal year, has declined by
almost two-thirds in the last 31 years: to 80,000 in 2011. Many pro-refugee advocates persistently call
for either increasing or abandoning the ceilings. See United States Department of State (2010).
Proposed Refugee Admissions for Fiscal Year 2011: Report to the Congress.

1 Singer, A. (2009). The New Geography of United States Immigration. Brookings Immigration Series
3. Washington, DC: Brookings Institution Press.
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Graph 2 US States Ranked by Percent of Foreign Born in 2009
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No demographic picture of immigration situation in the US would be complete without
mentioning the magnitude of undocumented immigration. For years the issue of the
unauthorized population has been the most contentious subject in political and social
debates on immigration.?®> Consequently, there are many surveys monitoring unauthorized
immigrants. As of January 2009 the Department of Homeland Security estimated 10.8 million
unauthorized resident immigrants, of whom 63% entered before 2000 and 62% were from
Mexico.?*® These figures are corroborated by the estimates presented in the most recent
report by the Pew Hispanic Center, from February 2011, which reported 11.2 million
unauthorized immigrants living in the United States as of March 2010 (up to 3.7% of the
nation’s entire population), almost three times more than in 1990, but 8% less than in March
2007. Besides Mexico, the majority of undocumented immigrants are reported to come from
Central America (12%), Asia (11%), South America (5%), and the Caribbean (3%). However,
the recent years have seen a decrease in the size and annual inflows of unauthorized
immigrants, predominantly among those who come from Latin American countries other than
Mexico.?** Similarly, a decline in the population of undocumented foreign born children
(immigrants under the age of 18) was noted: from 1.5 million in 2000 to 1.1 million in 2009.
However, during the same period, the number of US-born children with at least one
unauthorized parent increased by 42% from 2000 to 2009, when they numbered 5.1 million.

As a result, the percentage of children living in the households facing possible
deportation of one or both parents must have grown significantly. Living in fear and with no
access to public services for their family members integrating this group of US immigrant
youth is much more challenging.?®®

Despite slight decreases, recent trends in the number of unauthorized people living in
the US, the fact that 28.5%2%° of all foreign born people in the country have an unregulated
status, concerns both pro- and anti-amnesty activists and policymakers. In fact, the fierce
discussions about unauthorized immigrants quite often seems to eclipse American pride in

the “diversity ideal,” which acknowledges the potential of immigrants and recognizes their

292 5ee the section on the implications of legal status for integration in subchapter 4.1.3.

9 Hoefer, M., Rytina, N., and Baker, B. C. (2010). Estimates of the Unauthorized Immigrant
Population Residing in the United States. Washington, DC: US Department of Homeland Security,
Office of Immigration Statistics.

2% The annual inflow of unauthorized immigrants to the United States was down by nearly two-thirds in
the March 2007 to March 2009 period in comparison to the period March 2000 to March 2005. This
data is based on the Census Bureau's Current Population Survey of 50,000 households each month.
Passel, J. S., and Cohn, D. V. (2011). Unauthorized Immigrant Population: National and State Trends,
2010. Washington, DC: Pew Hispanic Center.

% For more insights into the challenges of integration management of undocumented people in the
US, see the section on the importance of legal status for integration in this subchapter and
subchapters on San Diego and Phoenix in chapter 5.

2% Thjs figure marks a decline of 3% from 2007. See Passel, J. S. and Cohn, D. V. (2011), op. cit.
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valuable contribution to a multicultural society. In fact, the issue of irregular immigration

appears omnipresent in any discussions of immigrant integration.?*’

Graph 3 US States Ranked by Percent Change in the Foreign-Born Population, 2000 to 2009
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The impact of this hot topic on many integration measures and the every-day life of immigrant
youth will be discussed in the next section, analyzed in greater depth with reference to the public
political discourse on immigration in Arizona and California, and finally highlighted by discussing the
challenges for local integration management in San Diego and Phoenix.

92



4.1.2 US Mode of Integration

Both US history as a nation of settlers and contemporary responses to large—scale
immigration, presented above, have tended to create an inaccurate image of the United
States as a country where integration processes run smoothly. In fact, integration has been
and continues to be a very painful and even violent process. The constant struggles of
certain ethnic groups past and present to gain acceptance as equal members of American
society serve as historical evidence of the ongoing challenges of immigrant integration.?*® In
fact, the success of newcomers’ efforts toward integration and that of the second generations
has not been determined so much by their migration backgrounds as by their race. Despite
the great achievements of the Civil Rights Movement, exclusion from or inclusion in
American society was and unfortunately still is determined by the skin color of the US
residents. Current debates about integration in the US more often focus on the Latino
population than on any other ethnic group. In fact, since most of the unauthorized immigrants
are Hispanic, in some cases American citizens with brown skin are already potential
suspects or integration outcasts. As my empirical research on the US case studies indicates,
“the whites” sometimes have misgivings about the integration achievements of “the browns,”
regardless of whether an individual was born in the country or had just crossed the US
border.?® The current situation may be reminiscent of the stigmatization of the black
population or Native Americans in previous centuries. Paradoxically, those who were not in
fact immigrants were expected to adapt to the culture of the white mainstream population of
immigrants. Consequently, “a partial decoupling of migration and integration issues” in the
US policies is nothing new.*®

According to the principles outlined in the US Civil Rights Act, equal access to
American opportunities for all people can be understood as integration into American
society.* In fact, the US national mode of integration has its roots in the notion of the
equality of all ethnic groups, without a special focus on immigrants. As Donald Kervin notes,

the interplay between the rights and “integration” of immigrants is unique to the American

28 For an overview of integration challenges from the perspective of certain migration groups in US

history, see Hochgeschwender, M. (2009). Migration — Religion — Integration: das Beispiel der Iren in
den US. Policy. Politische Akademie, 30, 6-7.
299 For an analysis of the fear of the browning of America, expressed in Samuel Huntington’s concept
of the Clash of Civilizations see Ostendorf, B. (2005). “What Do You Mean ‘We’ White Man?” Samuel
L—égntington und die Krise der mexikanischen Einwanderung. IMIS-Beitrage, 27, 25-52.

Ibid.
%% Rudiger, A. (2005). An Anglo-American Perspective. In R. Sussmuth and W. Weidenfeld (Eds.),
Managing Integration: The European Union's Responsibilities towards Immigrants (pp. 16-25).
Washington, DC: Bertelsmann Foundation and the Migration Policy Institute, p. 20.
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experience: “The application of these core protections to non-citizens (i.e. civil rights)
represent a fundamental form of ‘integration’ in our constitutional system.”*%

Supporting the integration of immigrants was not part of any official American policy in
the post-Second World War period. Integration measures for people under international
protection, which have been administered by the Federal Refugee Resettlement Program
since 1980, are merely a notable exception.**® Despite the ostensible guarantee of equal
constitutional rights for all in the Civil Rights Act, certain federal policies restricting public
benefits for non-citizens, introduced in 1996, started to delay the potential integration of
some immigrants.*® As a result of legislative changes and the intensified surveillance of
newcomers after 9/11 policy makers and migration think-tanks in the US began to debate
integration with reference to migration. Only recently did the Federal Government
demonstrate greater interest in managing immigrant integration. In fact, integration policies at
local levels still remain ad hoc, under-funded, and lacking in any federal coordination
strategy.

A growing consensus among American migration experts and local community-based
organizations is arguing that federal immigrant integration tools, such as funding and a
national plan for integration, are essential. Advocates for this position argue that the issue of
immigrant integration should be more central to the nationwide calls for “comprehensive
immigration reform,” a long desired reform that is supposed to overhaul the current
immigration system which is unable to manage demographic, economic and social
challenges arising from current immigration trends.*® As MPI experts claim, the laissez-fair
approach to integration fails to address new challenges, such as increasing immigration
flows since the 1990s, new immigrant destinations in the US, the rapid expansion of the
number of unauthorized immigrants, the increasing number of low-income children of
immigrants, and limited English proficiency among the student population.®®®

Just as there is no formal US integration policy, no official definition of integration

exists either. Although extensive secondary literature on the concept of integration does

%02 Kervin, D. (2007). Immigrant Rights, Integration and the Common Good. In M. Fix (Ed.), Securing

the Future: US Immigrant Integration Policy, A Reader (pp. 46-47). Washington, DC: Migration Policy
Institute, p. 45.

% For an overview of the official policy towards immigrants in the 19" century Americanization
Movement, see chapter 2. Integration measures for refugees will be discussed in a later section of this
subchapter.

%% See the section on the importance of legal status for integration in subchapter 4.1.3.

%% For examples of attempts to include integration policy into comprehensive immigration reform, see:
- Fix, M. (2007). Comprehensive Immigration Reform. An Overview. In M. Fix (Ed.), Securing the
Future: US Immigrant Integration Policy, A Reader (pp. llI-XXVI). Washington, DC: Migration Policy
Institute;

- Stolz, R. (2009). Principles of Immigration Reform. Immigration Reform in The 111" Congress.
Reform Immigration for America.

%% Meissner, D., Meyers, D. W., Papademetriou, D. G., and Fix, M. (2006). Immigration and America’s
Future: A New Chapter. Washington, DC: Migration Policy Institute, p. 72.
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exist, only a few US federal agencies have made any attempt at defining integration.>” A
more intense discussion was initiated in 2004 with the three-year project Building the New
American Community (BNAC), funded primarily by the Office for Refugee Resettlement
(ORR).**® The project was considered an “experiment,” faced with the absence of a national
integration policy and federal integration initiatives. It focused on integration strategies
among various stakeholders in refugee and immigrant assistance in three cities, Lowell (MA),
Nashville (TN), and Portland (OR). The findings identified social and economic conditions
and provided an incentive for the 2006 creation of the Integration Working Group (IWG) by
the ORR. The goal of the group was to review and analyze the process of refugee integration
into local communities in the United States. One of the first tasks was to develop a working
definition of integration 3*° After a round of consultations and modifications, the group

members agreed upon a definition. According to their definition:

Integration is a dynamic, multidirectional process in which newcomers and the receiving

communities intentionally work together, based on a shared commitment to acceptance and

justice, to create a secure, welcoming, vibrant, and cohesive society.*'°

As the IWG rightly points out, this definition focuses more on the integration process than
expected integration outcomes, which became central to another federal integration project,
the Task Force on New Americans. The Task Force, which operated for more than two
years, was a federal interagency initiative launched by President George W. Bush at the time
of the establishment of IWG (June 2006) whose target was to “help legal immigrants
embrace the common core of American civic culture, learn our common language, and fully
become Americans.”! The Task Force, as its final report states, was established “to
highlight the importance of successful immigrant integration to the nation” and inspire the

development of a national strategy for integration efforts. The report, however, was very
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w08 For examples of American literature on the concept of integration, see chapter 2.

Coalitions to develop and experiment with integration strategies were formed in

Lowell, Nashville and Portland, and assisted by a national team of policy analysts, advocates and
researchers from the National Conference of State Legislatures, the National Immigration Forum, the
Southeast Asia Resource Action Center, The Urban Institute, and the Migration Policy Institute. See
the project report: Ray, B. K. (2004). Building the New American Community Newcomer Integration
and Inclusion Experiences in Non-Traditional Gateway Cities. Washington, DC: Migration Policy
Institute.

%99 The current definition is the latest one as revised many times by IWG members. During my visit to
the ORR in April 2008 and in unrecorded conversations about the IWG Group | learned that the long
revision process of the definition focused on small details, e.g. substituting the word “tolerance” with
the word “acceptance.” Such a process shows the increasing importance of defining integration and
the symbolic politics of integration not only in Europe but also in the US. On symbolic politics, see
chapter 2.

%10 Gilbert, P., Hein, M., and Losby, J. (2010). Exploring Refugee Integration: Experiences in Four
American Communities. Washington, DC: ISED Solutions.

%1 Task Force on New Americans. (2008). Building an Americanization Movement for the Twenty-first
Century: A Report to the President of the United States from the Task Force on New Americans.
Washington, DC: US Department of Homeland Security.
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ambiguous regarding a consistent definition of integration, combining it with the common and
overdetermined concepts of adaptation and incorporation into the American nation. As one

can read:

The integration efforts described in this report are a federal call to action that defines a
modern-day Americanization movement [...] Americanization is the process of integration by
which immigrants become part of our communities and by which our communities and the
nation learn from and adapt to their presence. Americanization means the civic incorporation

of immigrants; this is the cultivation of a shared commitment to the American values of liberty,
312

democracy and equal opportunity.
In fact, the Task Force focused on promoting the ideology of the old Americanization
movement in the form of a new so-called Americanization Movement for the Twenty-first
Century, in which integration is employed as a better-sounding alternative to assimilation.

The rhetoric of this new Americanization Movement is reflected in the officially
declared concept of integration measures which are now defined by the United States
Citizenship and Immigration Services (USCIS) in terms of civic integration. Accordingly, the
federal strategy for civic integration activities targets only those who aspire to American
citizenship and provides “instruction and training on citizenship rights and responsibilities
[and] information and tools necessary to successfully integrate into American civic culture.”"?
Neither the Task Force’s groundwork nor the above understanding of civic integration as a
final, completed stage in becoming an American citizen is consistent with the aforementioned
process-oriented concept of integration, proposed by IWG. Consequently, much still has to
be done to conceptualize integration in terms of one coherent and generally accepted formal
definition for US integration policy.

As no formal definition of integration has yet been developed, federal integration
policy is still fragmented. No single federal agency is solely dedicated to developing and
monitoring integration policies. Nevertheless, a number of agencies from various US
departments, which oversee state legislation and funding programs that touch on various
parts of immigrant lives, do have an impact on the process of immigrant integration at the
state and local levels.

The only comprehensive federal integration program is run by the Department of
Health and Human Services (DHHS) through the Office of Refugee Resettlement (ORR).
The program is aimed at refugees and asylees, victims of severe forms of human trafficking,
certain Amerasians from Vietham, Cuban and Haitian entrants, and unaccompanied alien

children (henceforth referred to collectively by the ORR as “refugees”). Since its

312 .

Ibid., p. X
%13 United States Citizenship and Immigration Services. (2008). US Civics and Citizenship Online
Resource Center for Instructors.
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establishment by the 1980 Refugee Act, the ORR has been offering programs and grants, as
well as supporting and cooperating with State Refugee Coordinators and local partners, to
provide target groups with assistance upon their arrival and over the longer term. The goal of
the assistance is to help refugees and asylees achieve economic self-sufficiency as quickly
as possible in the first six to eight months after their arrival.*'* The traditional resettlement
programs, as administered by the states, initially provide refugees with funding for food,

shelter and clothing, medical care for up to eight months**®

and social services (like
education, health care, and mental health services) for up to five years. The state agencies
coordinate with local branches of 11 National Voluntary Resettlement Agencies (so-called
VOLAGsS),**® which in turn partner with other local resettlement organizations (affiliates), in
some states forming a well-organized refugee assistance network."’

Some alternatives to state-managed programs include funding opportunities for
resettlement agencies which can apply directly to the ORR for assistance. Examples of such
programs are the Matching Grant (MG) Program for VOLAGs offering refugee assistance
projects which provide employment for periods of four to six months, or the Wilson Fish
Program, which also focuses on the economic self-sufficiency of refugees (while providing
assistance for a longer period of time) and network-building in local communities where
immigrants are resettled. Moreover, many ORR discretionary programs are awarded
competitively to public and private non-profit organizations which engage in different fields of
refugee integration, for example School Impact Education grants to assist schools receiving
large numbers of refugee children or the Microenterprise Development Program, offering
training and technical assistance in business plan development and other skills refugees
need in order to become successful entrepreneurs.®'® Despite a wide range of funding

opportunities for refugee integration, many recent reports on the refugee situation have

%14 To measure early self-sufficiency, indicators of employment and family income are used at 30, 90,

120, and 180 days after arrival.

%15 |f the applicants do not meet the eligibility requirements for entering federal benefits programs,
Temporary Assistance for Needy Families (TANF), Medicaid, Supplemental Security Income (SSI) and
Supplemental Nutrition Assistance Program (SNAP, formerly food stamps) are available. The ORR
provides Refugee Cash Assistance (RCA) and Refugee Medical Assistance (RMA) for up to eight
months from the date of their eligibility for the program.

%16 \VOLAGS have cooperative agreements with the US Department of State Bureau of Population,
Refugees, and Migration (PRM). The PRM provides reception and placement services to newly
arrived refugees in the United States. There are more than 10 nationally-recognized VOLAGS in the
US, some of them have more experience with refugees than the USRP. VOLAGs include Church
World Service (CWS); World Relief Corporation (WR); Ethiopian Community Development Council
(ECDC); Episcopal Migration Ministries (EMM); International Rescue Committee (IRC); Kurdish
Human Rights Watch; the US Committee for Refugees and Immigrants (USCRI); the US Conference
of Catholic Bishops (USCCB); the Lutheran Immigration and Refugee Service (LIRS); the Hebrew
Immigrant Aid Society (HIAS); the State of lowa, Bureau of Refugee Services.

1" For more details on Arizona and California see subchapters 4.2 and 4.3.

%18 This information was obtained during my visit to the ORR in April 2008 and materials provided by
Ron Munia, Co-Director, Division of Community Resettlement (DCR), Office of Refugee Resettlement
Administration for Children and Families, Department of Health and Human Services
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drawn attention to the dire need for increasing available funds.®*° Similarly, federal funding
for resettlement assistance is too little and provided for too short a time to enable refugees to
achieve self-sufficiency and integration, which poses a big challenge for the ORR
administration and for efficient labor market integration in the US in the US Resettlement
Program.

Other agencies which are responsible for immigration policy, apart from the US
Resettlement Program, were restructured by the Homeland Security Act, signed by President
George W. Bush in the aftermath of 9/11 in November 2002. Accordingly, the functions of the
former Immigration and Naturalization Service (INS), which was abolished in March 2003,
were transferred from the Department of Justice and divided among three offices of the
newly-created Department of Homeland Security (DHS). As Berndt Ostendorf points out, this
relocation marked a significant change in the perception of immigration and integration,
which are not only a focus of consideration for the economic stability of the US labor market,
as in the past, but simultaneously became first and foremost a subject of national security
policy.?®

Of the three new offices of the DHS, the USCIS is the federal stakeholder in the
program for civic integration mentioned earlier.*** As a spearhead of the Task Force on New
Americans, the USCIS concentrated on promoting the ideology of the new Americanization
Movement. At the end of 2008 the Task Force launched the US Government’s official web
portal for new immigrants and immigrant-receiving communities, WelcometoUSA.gov,**?
which provides immigrants with basic information on life in the US and the government. One
of the civic integration tools Welcome to the United States: A Guide for New Immigrants and
Communities offers educational materials and training methods on the rights and

responsibilities of citizenship (e.g. a Civics and Citizenship Toolkit).**

%19 Although there was an increase in the per capita grant funds throughout the period from FY2006 to

FY2010, many refugee resettlement agencies have called for further increases in budget planning for
ORR grants. See:

- Adess, S., et al. (Eds.). (2009). Refugee Crisis in America. Washington, DC: Human Rights Institute
Georgetown Law.

- Bruno, A. (2011). US Refugee Resettlement Assistance. Washington, DC: Congressional Research
Service.

% The INS had previously been located in the Department of Labor, which was transferred to the
Department of Justice in 1940. For more on the impact of 9/11 on the immigration debates and public
discourse in the US, see Ostendorf, B. (2007). Einwanderungsland USA? Zwischen NAFTA und
Terrorismus. Rat fiir Migration: Politische Essays zu Migration und Integration,1.

%21 Civic integration is only one of many USCIS tasks, which include processing citizenship
applications, family reunification, work authorization, an E-verification system, humanitarian programs
(including processing applications for refugee status and asylum), inter-country adoption programs,
and researching genealogy. The other two agencies, Immigration and Customs Enforcement (ICE)
and Customs and Border Protection (CBP), deal with immigration enforcement and border security.
%22 \WelcometoUSA.gov. Home page: http://www.welcometoUSA.gov

323 At the time of my field research in Phoenix and San Diego, in 2008, the Guide had just been
launched and translated into several languages. During my telephone consultations about USCIS
integration programs, the Public Officer talked me into ordering the newly-published Polish translation

98



Since naturalization still remains one of the ultimate goals of federal integration
measures, the focus on citizenship courses, which are supposed to prepare immigrants for
US citizenship, comprise the core of the development of USCIS integration measures. Their
purpose is to make immigrants perform competently at naturalization interviews and to pass
tests.*** For example, the Citizenship Resource Web-based portal, launched in September
2010, offers user-friendly access to information specifically divided into sections for learners,
teachers, and community-based organizations. Although the portal primarily focuses on
promoting citizenship courses, it also presents examples of promising local practices, which
not only increases access to citizenship services but also engages “the general public in the
successful integration of newcomers” (e.g. recruiting volunteer English language assistors or
initiating an information campaign on immigrant cultures).*”® The exchange of best practices
on topics other than naturalization might one day lead to a shift away from the USCIS’s focus
on civic education towards a more comprehensive vision of integration.

Just recently, the USCIS started offering funds for integration, supplementing the
Department of Education’s existing civic education grant program, which will be described in
the next section. USCIS Citizenship Grants aim to expand the number of citizenship
preparation programs for selected community-based organizations. Since its first year of
operation, in 2009, the program has expanded in budget, categories of possible applicants,
numbers of beneficiaries, and scope. In fiscal Year 2011, the USCIS is offering three
competitive grant funding opportunities, with a total budget of $8.5 million, designed “to help
prepare permanent residents for citizenship and promote immigrant integration.”*?® More
specifically, only those organizations can apply for grants which aim to provide permanent
residents with citizenship instruction in civics and English (in Citizenship and Integration
Direct Services Grant Programs) or with other sub-applicants create comprehensive long-
term capacity programs for citizenship courses and naturalization services (in the National
Capacity Grant Program). Although the USCIS grant programs do not directly support
integration measures for the labor market integration of immigrant youth, naturalization is a
very important step toward guaranteeing each young immigrant security and social benefits.

Besides recently allotted integration funds, the USCIS reaches out states and local

communities through the Office of Public Engagement, which cooperates with other USCIS

free of charge. The enthusiasm and pride in spreading the news about their “integration work” was
remarkable.

%24 Eor more on naturalization tests, see subchapter 4.1.3.

825 Citizenship Resource Website: http://www.uscis.gov/citizenship

%2 The Office of Citizenship offered it first grant program in 2008. Under the 2008 Omnibus
Appropriations Act, the Office of Citizenship was able to provide a total of $450,000 in grants to
support citizenship preparation programs. The FY 2008 funding opportunity was restricted to two
organizations in New York City: the Northern Manhattan Coalition for Immigrant Rights. and the
Citizens Advice Bureau (now called Bronx Works). The past two years has seen a significant increase
in funding over previous years. In 2009, the USCIS awarded 13 community-based organizations a
total of $1.2 million to expand citizenship preparation programs, followed in 2010 by $7.8 million
granted to 75 organizations.
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field offices across the states in order establish good communications between the USCIS
agency and local stakeholders (such as governors, legislatures, mayor’s offices, employers,
and community-based organizations). A national network of Community Relations Officers
(CROs) across the US, which is managed by the USCIS Community Relations and
Engagement Division, is seeking to establish a dialog between the Federal Government and
immigrants and immigrants and the receiving communities. The Officers monitor local
partnerships and give feedback to the USCIS Agency on local programs and integration
initiatives for immigrants in the regions for which they are responsible.®*’

Both the USCIS and the ORR could be considered the forerunners of still skeletal
federal integration policies. Other integration measures in other federal agencies, which will
be highlighted in the next sections of this chapter, contribute to the patchwork of integration
programs, which can facilitate the transition of immigrant youth into the labor market.
Moreover, the emerging bottom-up network of local non-governmental organizations and
governmental integration stakeholders plays a crucial role in the lobby work seeking the
development of a US mode of integration. It is worth noting that the current language on
integration, which is quite new at the federal level, describes many processes which were
taking place at the local level for generations without much federal attention. In fact, much of
the integration work of these local organizations had simply gone unnoticed for a long time.
Only recently have these organizations started to unite through new nationwide integration
initiatives such as the annual National Immigrant Integration Conference (which met for the
first time in 2009)*?® or the US Immigrant Integration Network (which first met in 2010).%%°

Indeed, any plans for comprehensive immigration reform must take into consideration
the experience of bottom-up initiatives, whose integration work for immigrant youth will be
discussed in the US case studies in chapter 5. As Doris Meissner rightly points out: “the
admonition against fixing what isn’t broken should be a guiding principle in examining the
issues underlying immigrant integration.”** Moreover, only by analyzing the importance of

legal status for integration processes in the US can one really begin to understand why most

%27 The efficiency of this work depends on the size of the region the CRO has to monitor. For example,

while doing my empirical research in Phoenix in 2008, one officer was responsible for the two states of
Nevada and Arizona.

%28 After two successful conferences with a growing number of participants, 300 attendees in Denver in
2009 and 475 attendees in Boston in 2010, the event is going to be continued in October 2011 in
Seattle, WA. Again, policy makers and community-based organizations, service providers and the
governmental sector are going to decide on pending issues for fostering integration policies at the
local, state and national levels. See National Immigrant Integration Conference (NIIC),
http://www.integrationconference.org

% The creation of the Network by the Migration Policy Institute’s National Center on Immigrant
Integration Policy was inspired by the MPI's E Pluribus Unum Prize, a national awards program that
since 2009 has annually provided four $50,000 prizes to exceptional initiatives which promote
immigrant integration. See E Pluribus Unum Prize. Web page:
http://www.migrationinformation.org/integrationawards/

¥ Meissner, D. (2007). Introduction. In M. Fix (Ed.), Securing the Future: US Immigrant Integration
Policy, A Reader (pp. I-Il). Washington, DC: Migration Policy Institute.
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federal immigrant integration measures target civic education and transforming immigrants

into New Americans.

4.1.3 Legal Status

The US is not only known worldwide as a nation of immigrants but also as a nation of
laws. Indeed, the country boasts a complicated set of categories of potential legal ways of
entering and remaining in the country, categories which entail different constraints or benefits
for immigrants. Thus, structural integration of the youth residing in the US depends to a great
extent on a “continuum of consent,” i.e. the degree to which the government has consented
to their stay in the country.®*! Whether immigrant youth have the status of temporary visitors,
legal permanent residents, US citizens or belong to the undocumented population
determines their welfare situation and consequently their path toward successful integration

into the labor market.

Graph 4 Legal Status of the US Foreign-Born Population, 2010

Unauthorized
immigrants;
28%

Naturalized citizens;
37%

Legal temporary
immigrants;
4%

Legal permanent
resident aliens; 31%  —— —

Source: Pew Hispanic Center, 2011

Foreigners residing in the US temporarily on a particular type of visa are formally

called temporary admissions or non-immigrants.®*? They constituted the smallest group of all

%L Fix, M. (2007), op. cit.

%3 There are 24 temporary visa categories and more than 70 subcategories of nonimmigrant
admissions, encompassing a wide range of specialized purposes. The system has been the object of
much criticism from the MPI for being unnecessarily complex and not efficiently meeting labor market
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foreign-born people in the US in 2010 (see graph 4). Since they have been allowed to enter
the US only for a specific purpose, they are restricted to engaging temporarily in the
particular array of activities specified by their visa, and they are eligible for few benefits and
services. Legal Permanent Residents (LPRs), who, as previously mentioned, are the only

group of foreigners officially called immigrants,®**

also known as Green Card Holders, have a
permanent right to live and work in the United States. However, their eligibility for federal and
state benefits and grants also varies. Refugees, asylees, and those LPRs who have worked
for a longer period of time in the US, or have served in the military, have access to a wide
range of social assistance. Other LPRs face different eligibility requirements, dependent on
the type of benefits and state regulations. Since the enactment of the controversial Personal
Responsibility and Work Opportunity Reconciliation Act (PRWORA) in 1996, many
restrictions have been imposed on the eligibility of many legal immigrants who have been in
the Unites States for less than five years. As a result, their lack of access to core social
federal benefits may negatively impact the welfare situation of immigrant youth from low-
income families.*** Although LPRs vary in their access to federal and state benefits, they can
be still regarded on the whole as the most privileged group of non citizens in the US, together
with refugees, who enjoy nearly the same privileges as US citizens.

People seeking legal permanent residence in the United States can apply either from
outside the United States or by obtaining LPR status once inside the United States. They can
qualify for LPR status through three main immigration streams, guaranteed by US
immigration law: family reunification, employment sponsorship, or humanitarian protection
(refugee and asylum adjustments one year after admittance as a refugee or asylee). In
certain cases an applicant may be granted Conditional Permanent Residence for two years
(e.g. as a family member of a US citizen; or an immigrant entrepreneur), which requires a

petition for the removal of a set conditions 90 days before their green card expires. Over the

needs. See Meissner, D., Meyers, D. W., Papademetriou, D. G., and Fix, M. (2006). Immigration and
America’s Future: A New Chapter. Washington, DC: Migration Policy Institute, p. 37.

%3 For more insight on who is an official immigrant in the US, see also the later section of this
subchapter.

%4 PRWORA's restrictions refer to four major federal means-tested benefit programs: the
Supplemental Nutrition Assistance Program (SNAP, formerly food stamps), the Supplemental Security
Income (SSI) program, Temporary Assistance for Needy Families (TANF) block grant programs,

and Medicaid. The 1996 welfare law authorized states to determine which immigrants qualify for state-
funded benefits as long as the state legislation is not more restrictive than the standards set by
PRWORA. Some states have restored state-based benefits not available for immigrants ineligible
under federal law. Only government-subsidized health insurance was restored through the
reauthorization of the State Children's Health Insurance Program (SCHIP) of 2009, which expanded
the programs to cover legal immigrant children. PRWORA turned into a highly disputed piece of
legislation, raising huge barriers to immigrant integration. For more discussion see:

- Fix, M. (Ed.). (2010). Immigrants and Welfare: The Impact of Welfare Reform on America's
Newcomers. New York, NY: Russell Sage Foundation Publications;

- Wasem, R. E. (2010). Noncitizen Eligibility for Federal Public Assistance: Policy

Overview and Trends. Federal Publications. Washington, DC: Congressional Research Service;

- Motomura, H. (2006). Americans in Waiting. New York: NY: Oxford University Press.
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last few years many backlogs have been reported in processing applications for LPRs, which
prolong the waiting period of immigrant youth seeking LPR status. There have been
improvements in recent years, especially in reference to family reunification processing for
minor children of LPRs.**®

Another option for people from overseas to settle in the US as LPRs is to take part in
a diversity lottery. The Diversity Immigrant Visa Program, which was created in 1990,
randomly selects winners of Green Cards. The number is set at an annual quota of 55,000
visas. Applicants for the status of diversity immigrant have to meet certain eligibility
requirements: they have to come from countries with low rates of immigration to the United
States and possess an adequate level of education or work experience.**®

Due to restrictions in the 1996 welfare reform law, citizenship is the only gateway to
full structural integration for a young person, the only option for developing their potential with
social and legal protection. Besides eligibility for federal grants and scholarships, US citizens
possess other additional rights which are often not available to LPRs. These include the right
to vote in federal, state and local elections, to serve on a jury, perform certain federal jobs,
and run for elected federal office. Probably the most important right for immigrants is the right
to residential security, i.e. protection against deportation.**” Consequently, citizenship is
probably the most valued status, primarily for practical rather than patriotic reasons, a sense
of loyalty and commitment to the US as advanced by the federal government. Moreover,
another encouraging factor for applying for US citizenship is the fact that people naturalized
as US citizens usually need not give up citizenship in their country of birth.

US citizenship is granted according to either the jus soli-principle, based on birth in
US in line with 14th Amendment to the US Constitution, or the jus sanguinis-principle, which
means that at least one parent was born in the US. Recent state proposals and anti-
immigration coalitions across the US have been trying to strip jus soli rights from children of
unauthorized immigrants, a topic that will be discussed in later sections of this chapter.
Securing US citizenship after birth is relatively easy for LPRs. They need only live in the US
as a permanent resident for at least five years, or three years if married to and living with a

US citizen. LPRs are granted immediate citizenship upon joining the military.**® As required

335 Backlogs occur for two main reasons: 1) the government’s cap on employment-based permanent

visas for foreign workers and their families, and 2) processing delays of applicants' documents. See
Batalova, J. and Terrazas, A., op. cit.

Comparing statistics from US State Department from 2006 and 2010, the period from the date of
submission of an LPR application to its processing by the USCIS decreased from almost six years to
eight months. Based on my comparison of data from: US Department of State, Visa Bulletin No. 95,
Vol. VIII, July 2006 and US Department of State, Visa Bulletin, No 27 Vol. IX, December, 2010.

%% The level is high school education or its equivalent; or two years of work experience within the past
five years in an occupation requiring at least two years' training or experience.

%7 See United States Citizenship and Immigration Services. (2007). Welcome to the United States: A
Guide for New Immigrants, Washington, DC: US Government Printing Office.

338 A person who wants to apply for naturalization has to: 1) Live in the US as a permanent resident for
a specific period of time (Continuous Residence); 2) Be present in the US for specific time periods
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by the Immigration and Nationality Act (INA), each candidate, in addition, has to pass a
naturalization test in civics and English.>*

The last decades have witnessed a dramatic increase in the number of
naturalizations. On average about 140,000 lawful permanent residents were naturalized each
year in the 1970s, almost 500,000 in the 1990s, and more than 600,000 in the 2000-2008
period.**° Data from 2009 Yearbook of Immigration Statistics reports 743,715 naturalizations
in 2009, of which nearly 20% were young immigrant adults between the ages of 18 and 29
(see table 2).

For nearly 4% of the entire population, the percentage who were estimated to be
residing in the US illegally in 2010, the path to American citizenship is currently blocked. In
fact, their future in the US is in question due to a number of recent, controversial laws at the
federal and state levels, directed against “illegals,” and the continuing lack of a
comprehensive immigration reform program which might pave the way to legalization. The
last amnesty program, passed by the Immigration Reform and Control Act (IRCA), dates
back to 1986,*** when the scale of unauthorized immigration was still insignificant compared
to the current figures. In addition, some unauthorized immigrants might be able to obtain
Temporary Protected Status (TPS), initially for a period of between 6 and 18 months, under a
provision of the Immigration and Nationality Act of 1990 but then possibly face returning to

unauthorized status.®*

(Physical Presence); 3) Spend specific amounts of time in a particular state or USCIS district (Time in
State or USCIS District); 4) Behave in a legal and acceptable manner (Good Moral Character); 5)
Know English and be familiar with US history and the form of government (English and Civics); 6)
Understand and accept the principles of the US Constitution (Attachment to the Constitution).

Ibid., pp. 93-100.

%39 Section 312 of the Immigration and Nationality Act (INA). The new US naturalization test, in use
since October 2008, became a requirement for all naturalization applicants on October 1, 2009. It
consists of a civics component on American history and the government (10 civics questions from a
list of 100 questions), and an English oral, reading and writing component.

Data collected since October 1, 2008 indicates that applicant performance is relatively consistent with
that of the previous test (in 2010 the pass rate was 92%, compared to 91% in 2008).

See United States Citizenship and Immigration Services. (2010). Applicant Performance on the
Naturalization Test - September 2010.

%9 The number of naturalizations reached a record high of more than 1 million during the presidential
elections in 2008. For more on naturalization trends in the US, see Passel, J. S. (2007). Growing
Share of Immigrants Choosing Naturalization. Washington, DC: Pew Hispanic Center.

1 Two groups of immigrants were eligible for legalization under the IRC of 1986: 1) foreign born
people who had been unlawfully residing in the United States since before January 1, 1982 and 2)
foreign-born people employed in seasonal agricultural work for a minimum of 90 days in the year prior
to May 1986. According to Nancy Rytina’s report, almost 2.7 million persons-nearly nine in ten
applicants for temporary residence-were ultimately approved for permanent residence, see Rytina, N.
(2002). IRCA Legalization Effects: Lawful Permanent Residence and Naturalization through 2001.
Paper presented at The Effects of Immigrant Legalization Programs on the United States: Scientific
Evidence on Immigrant Adaptation and Impacts on U.S. Economy and Society, The Cloister, Mary
Woodward Lasker Center, NIH Main Campus, October 25.

*2 The data is very limited, but this “quasi-legal” group may account for as much as 10% of the
unauthorized population. See Passel, J. S. and Cohn, D. V. (2011), op. cit.
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Table 2  People who obtained Legal Permanent Resident, Refugee, Asylee and Citizen Status in the

us, 2009
Total Youth Youth percentage
(15-29 years of age)* share of the total
LPRs 1,130,818 346,489 30.6
Refugees 74,602 25,217 33.8
Asylees 22,119 4,752 215
Naturalized 743,715 148,187 19.9

* In the case of naturalized youth, 18- 29 years of age

Source: My own calculations based on 2009 Yearbook of Immigration Statistics

Immigrants, seeking better employment opportunities than those available in their
home countries, are attracted by the steady demand for low-skilled workers in the US and
strive to find ways to start their lives “in the promised land.” The sources of unauthorized
immigrants are various. According to available sources, “illegal” immigrants have entered the
United States without valid documents, overstayed the terms of their temporary visas or
otherwise violated the terms of their entry. Passing through border control with fake
documents or making dangerous border crossings and escaping official inspection have
been the most commonly reported practices. The decisions of many undocumented labor
immigrants to bring children and families and settle down have resulted in a significant
number of undocumented immigrant youth. Like their parents, they are barred from obtaining
federal benefits except for emergency and Medicaid. Moreover, they face legal
apprehensions and obviously hardship in their school-to-work transition.**® Their situation is
becoming even more uncertain faced with the development of the federal “enforcement-first,”
otherwise known as the “enforcement only,” approach in federal immigration policies in the
last two decades. Firstly, the lllegal Immigration Reform and Immigrant Responsibility Act
(IIRIRA) of 1996 strengthened enforcement rules, making any immigrant at risk of immediate
deportation for minor offences and barred from legal reentry for up to ten years.*** Secondly,
legislation in the aftermath of 9/11 imposed further restrictions on the undocumented. Among
other border enforcement provisions, The Real ID Act of 2005 barred immigrants unable to

document their legal status from obtaining driver's licenses.*

343 According to the Pew Hispanic Center report, in March 2008, i.e. the year of my empirical research,

immigrants aged 15-29 constituted 33% of all unauthorized immigrants in the US. Passel, J. S. and
Cohn, D. V. (2009). A Portrait of Unauthorized Immigrants in the United States. Washington DC: Pew
Hispanic Center.

% The deportation procedures hastened by the IIRIRA affect both legally and illegally residing
immigrant youth, and their families, who have been found guilty of minor offences, which raises the
concern of human rights advocates, for example: Baum, J., Jones, R., and Barry, C. (2010). In the
Child’s Best Interest? The Consequences of Losing a Lawful Immigrant Parent to Deportation.
Berkeley, CA: University of California.

%5 A driver’s license in American society, where the car is so important, is one of the keys to self-
sufficiency (getting to and from work) and consequently immigrant structural integration.
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The US enforcement-only immigration policies have gained nationwide attention since
2006, following massive, peaceful immigration protest marches organized in cities across the
US. The protest marches were a reaction to the extreme anti-immigration proposal of the
Border Protection, Antiterrorism, and Illegal Immigration Control Act of 2005, which would
have made not only the presence of the unauthorized a felony offence but also providing
these immigrants with service and assistance.**® Although the proposal to criminalize
undocumented and those who provide them with aid has not yet passed, further plans on the
part of the federal government and state legislatures to restrict unauthorized immigration
have been introduced. The campaign for a Comprehensive Immigration Reform and the still
unsuccessful fight to pass the Development, Relief and Education for Alien Minors (DREAM)
Act, which would allow for the legalization of an educated group of undocumented immigrant
youth, are still contentious and both continue to gain opponents and proponents among
Republicans and Democrats.**’ For example, the recent attempts to repeal birthright
citizenship for the US-born children of unauthorized immigrants, proposed by so-called
Birthright Citizenship Act of 2009, represents an ongoing debate about the legal rights of
immigrants and their US-born “anchor babies,” to use the language of anti-immigration
movements, who obtain US citizenship rights in this way under current legislation.®*®

In conclusion, the legal framework for immigrants’ presence in the US does not
appear to facilitate the integration of immigrant youth, unless they aspire for naturalization
once they turn 18. Indeed, young immigrants need to become US citizens to be able to
receive full rights and access to benefits necessary for their transition from adolescence into
secure adult life. Moreover, the process of integration for a significant percentage of young
US citizens who live in mixed status households may be impaired by an atmosphere of fear
that their family members may be deported at any time.** It is worth mentioning that federal

legal constraints can either be strengthened or eased by state legislatures and public

%% For an analysis of the development of the “enforcement first” approach, see:

- Magner, T. (2007). Immigration Reform: Failure and Prospects. Cambridge: Center for International
Studies;

- Wasem, R. E. (2007). Immigration Reform: Brief Synthesis of Issue. Washington, DC: Congressional
Research Service.

7 For more on the DREAM Act, see the later sections of this chapter. Highly politicized public
discussions about immigration issues in the US originate from unresolved conflicting positions on
immigration legislation even within the same political parties. For more about the framework of the US
immigration debate among Democrats and Republicans from historical and current perspectives, see
Ostendorf, B. (2007). Einwanderungsland USA? Zwischen NAFTA und Terrorismus. Rat fir Migration:
Politische Essays zu Migration und Integration 1.

%8 According to a recent MPI report, instead of shrinking the size of the unauthorized population the
Birthright Citizenship Act would likely expand it. For more on the fallacies of the Birthright Citizenship
Act 2009 and potentially dangerous implications, see Van Hook, J. (2010). The Demographic Impact
of Repealing Birthright Citizenship. Washington, DC: Migration Policy Institute.

%9 1n 2008 mixed-status family groups, that is, families comprised of one or more unauthorized
immigrants and their US citizen children, numbered 8.8 million people. See Passel, J. S. and Cohn, D.
V. (2009), op. cit.
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discourse, which will be discussed in reference to California and Arizona in the next
subchapters.

Obtaining citizenship is by far the best path to immigrant integration. Nevertheless,
the barriers and provisions for integration which exist for immigrant youth in the US states

are also determined by federal policies in the field of education and the labor market.

4.1.4 US Integration Frameworks for Education and L abor Market

The self-sufficiency and independence expected of individuals in achieving their
goals, the values promoted in daily life, are visible in the laissez-faire attitude toward
immigrant education and the immigrant youth transition from school to work on the part of the
US federal government. The expression “sink or swim” has often been used in migration
research to describe a general American attitude toward the educational needs of immigrants
and their advancement on the local labor market.** However, a few federal immigrant
programs and some legislation, which will be examined in this section, may provide
assistance to some young immigrant “swimmers.” This section will outline the situation of
immigrant youth across the nation and the federal response to their integration into the
educational, vocational training, and labor market systems, which have an impact on state
and local policies to a certain extent.

Only in the late 1960s (with the Bilingual Education Act of 1969) did the federal
government start recognizing the inequalities of the educational opportunities for an
immigrant population with a limited ability to speak English.*** Today, the support of the
federal government is still dependent upon the decisions of state and local governments and
their education policies. Federal contributions to what are generally ad hoc US immigrant
integration policies mark a gradual yet important change in the federal involvement in
immigrant integration management in the traditionally highly-decentralized American
education system.

The responsibilities and funding for the US education system are divided among
many actors: the federal government, the states, local authorities, individual schools, and
institutions of higher education. The federal government generally plays the role of an

"

emergency response system,” a means of filling gaps in state and local support for

%0 As Frank F. Furstenberg and others remark, the parental emotional and material support for the

privileged youth groups still help them to “swim.” However, in the US the young must learn to navigate
the educational system and the labor market system on their own quite early. In fact, immigrant youth
“sink” much earlier and more often, lacking knowledge and resources within their immigrant family.
See Furstenberg, F., Settersten, R., and Rumbaut, R. G. (2005), op. cit.

%1 This is relatively late, considering the massive waves of immigration to the US earlier in the 20"
century. See Murray, J., Batalova, J., and Fix, M. (2007). Educating the Children of Immigrants. In M.
Fix (Ed.), Securing the Future: US Immigrant Integration Policy, A Reader (pp. 125-152). Washington,
DC: Migration Policy Institute.
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education when critical national needs arise.”* In fact, there is no national Ministry of
Education. The nationwide leadership role of the federal Department of Education (ED) in US
education is focused on raising national and local awareness of the educational challenges
and best practices across the states in teaching and learning.

Graph 5 Education System in the US
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%2 United States Department of Education. (n.d.) The Federal Role in Education. Overview.
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The states administer most aspects of education at K-12 (which includes elementary
and secondary levels) and postsecondary levels (see graph 5). Among other duties, the
states are responsible for providing funding for public education, setting policies for learning
and teaching standards, and assessments, except for higher education. They also exercise
oversight over educational services for special needs populations, including English
Language Learners (ELLs).** Local communities operate schools, implement state laws and
policies, develop curricula, supervise professional teaching staffs, and sometimes develop
their own educational policies. Consequently, most policies and programs for immigrant
students are developed and implemented either at the school district level, governed by
school boards (in public schools at the elementary and secondary levels), or individual
school level (in private schools or institutions of higher education).

Similarly, the greater part of nationwide spending on education at all levels comes
from state, local (usually through property taxes) and private sources. According to a recent
federal report, the federal contribution to elementary and secondary education for school
year 2010-2011 is about 10.8 percent, which includes funds not only from ED but also from
programs at other federal agencies, directly or indirectly supporting immigrant population at
all ages.®** The federal contributions still seem insufficient in view of the resulting problems
that American education and vocational systems currently face.

The ELL performance gap is considered one of the most challenging issues
confronting the US education system at present. The demands for programs and the
implementation of legislation targeting ELL immigrant youth has been growing along with the
massive increase in immigrants over the last few years.**® According to the results of the US
Census Bureau's American Community Survey, more than half of the whole foreign
population five years of age and older were reported to be non-proficient users of the English
language. Of more than 5.3 million students enrolled in the 2007-2008 school year, almost

356 an increase of more than 50% over the last 10

half million children were ELL students,
years. In addition, some worrisome trends were present in the results of the National
Assessment of Educational Progress (NAEP), the only on-going and nationally
representative assessment of K-12 students in the US. According to the 2010 NAEP report

the average reading score for twelfth-grade ELLs was lower and their reading performance

%3 |n national statistics, either ELL or Limited English Proficient (LEP) is used to refer to people who

are still in the process of learning English. In the dissertation the term ELL is used.

4 us Department of Education (n.d.), op. cit.

% For more information on educational statistics, see later parts of this subchapter.

%% ELs may also include cases of US non-immigrant students of low literacy. However, it is
commonly accepted that the increasing number of immigrants is generally responsible for the
increasing number of ELL students in US public schools. It should be noted that the exact definition of
ELL may vary between states. On the need to standardize ELL testing, see

Wolf, M. K., Herman, and J. L., Diete, R. (2010). Improving the Validity of English Language Learner
Assessment Systems. CRESST Policy Brief 10. Los Angeles, CA: University of California, National
Center for Research on Evaluation, Standards, and Student Testing (CRESST).
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more often below basic level in 2009 when compared to 2005.%*” The number of non-
proficient English speakers differs significantly from state to state but generally more than
55% of all schools across the US deal with ELL students.®*®

Graduation rates and attendance at postsecondary education institutions by
immigrant youth are other challenges for immigrant integration into the US education system.
Although the number of foreign-born youth (aged 16 to 19) in 2009 who were not enrolled in

school and who had not obtained a high school diploma or equivalent®*°

decreased by 11%
in 2009 compared to 2000, it still stood at more than double the rate of native speakers. The
drop-out rate of foreign born students in secondary schools stood at 12.4 compared with 4.8
for native born in 2009.%*° Inequalities were also reported in 2009 for college enroliment
between the foreign born and native born populations between 18 and 24 years of age:
32.8% and 42.8% respectively. Striking differences are also to be seen in the general
education level of the population 25 years of age and above: 20% of foreign born people had
only a 9th grade education or less compared to 3.5% of the native born population. However,
it is significant that, according to longitudinal studies of immigrants, in some US states
members of the second generation perform better academically than first generation
immigrants.®®*

Finally, the situation of unauthorized students who aspire to higher education remains
an unresolved issue for the federal government. While states and localities are obliged to
respect the right of every child, regardless of immigration status, to attend public K-12
education, access to postsecondary education is not always equal for all immigrant youth
and depends on state laws.*** Foreign students have to pay out-of-state tuition, since they do
not have state residency. In most states, unauthorized students are treated like foreign
students, although they might have been residing in a given state since early childhood.

Because they are unauthorized, they cannot apply for federal and state student loans and

%7 United States Department of Education, National Center for Education Statistics. (2010). The

Nation’s Report Card: Grade 12 Reading and Mathematics 2009 National and Pilot State Result.
Washington, DC: US Department of Education.

%8 United States Department of Education, National Center for Education Statistics, (2009). Schools
and Staffing Survey (SASS), Public School, BIE School, and Private School Data Files, 2007—-08.
Washington, DC: US Department of Education.

%9 An equivalent such as the General Education Development (GED) is obtained by those who did not
succeed in completing high school. Although the GED is usually recognized by employers and
universities, it is common knowledge that high school graduates have better chances on the labor
market than GED holders.

%9 secondary School education does not end until age 18 or completion of the 12th year of school.
Compulsory education varies from state to state but usually starts with 6 and ends with 16. This
statistical profile of the foreign-born population is based on Pew Hispanic Center tabulations of the
Census Bureau's 2009 American Community Survey (ACS). Pew Hispanic Center. (2011, February
17). Statistical Portrait of the Foreign-Born Population in the United States, 2009.

%L portes, A. and Rumbaut, R. G., op. cit.

%2 Since the mid 2000s some state and local attempts have been made to override this rule regarding
the right of unauthorized children to elementary and secondary education; see Olivas, M. A. (2010,
September). Plyler v. Doe: Still Guaranteeing Unauthorized Immigrant Children's Right to Attend US
Public Schools. Migration Information Source.
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scholarships.**®* Consequently, they can rarely afford the costly undergraduate programs at
universities which lead to bachelor and master degrees.*** A more feasible option for them is
to earn an associate degree at a community college, which may have lower prestige but at
the same time lower tuition fees. Nevertheless, even this option is still inaccessible to many
undocumented in most of the states, Moreover, even at the secondary level chances are not
equal for all immigrants. In so-called transition programs of middle and early college high
schools students can usually gain a college education by taking college level introductory
courses in selected subjects and thereby earning some credits while still enrolled in free
secondary education public schools. This option is ruled for undocumented high school
students, unless they pay out-of state tuition for college classes.**

In recent years the US Federal Government has intensified efforts to tackle some of
the challenges mentioned above by developing programs, drawing up legislation and drafting
reform plans to improve immigrant integration. Federal attention has been directed for the
most part towards the needs of ELL immigrant youth. In fact, federal law requires that
schools address the needs of English language learners by providing them with adequate
programs and effective staff so that they can overcome language barriers and participate
meaningfully in mainstream educational programs.*®® At the same time there is no national
language policy and the states and school districts are free to choose their own educational
approaches for teaching ELL students. The following instructional methods are common:
bilingual education, dual language instruction, English as a second language (ESL), and
immersion. The choice often depends on state legislations. The recent tendency to move
away from bilingual classes has resulted from some restrictive language policies in some

states.>®’

%3 For example federal Pell Grants, as defined by the Higher Education Opportunity Act 2008.

Very often immigrant children were brought to the US at a very early age by their undocumented
parents. Under current law, they are considered illegal, there is no process for legalizing their status,
and they live in constant danger of being discovered as illegal aliens, detained, incarcerated and
deported. For more on the situation of unauthorized immigrants, see subchapter 4.1.3.

%4 community colleges offer vocational certificate programs or award Associate of Arts (AA) or
Associate of Science (AS) degrees after two years. Their graduates may transfer to four-year colleges
or universities for undergraduate programs (see Graph 5). Some community colleges have automatic
enroliment agreements with local four-year colleges, where the community college provides the first
two years of study and the university provides the remaining years of study, sometimes all on one
campus.

%85 Out of state tuition at four year higher education institutions may be more than double that of in-
state tuitions (out-of-state tuition and fees at public, four-year colleges and universities average
$19,595 per year compared to average an in-state cost of $7,605 per academic year in 2010/11. See
College Board New York. (n.d.). Trends in College Pricing 2010.

% see Title VI of the Civil Rights Act of 1964.

%7 For an overview of the recent English-only proposition, see Gandara, P. and Hopkins, M. (2010).
Forbidden Language: English Learners and Restrictive Language Policies. New York, NY: Columbia
University, Teachers College Press.

For an interesting analysis of the various approaches to the recruitment of bilingual education teachers
through US-Mexican teacher exchange programs, see Terrazas, A. and Fix, M., op. cit.
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In addition to the requirement that the rights of ELLs be respected, federal legislation
has established a central accountability mechanism for students’ results, including those of
ELL students across the United States. The accountability system is monitored by the
Elementary and Secondary Education Act (ESEA), reauthorized in 2001 as the No Child Left
Behind Act (NCLB). The goal of NCLB is for all students, including immigrants, to improve
their education results, achieving 100% academic proficiency by 2014, as measured by
Adequate Yearly Progress (AYP) standardized state tests. The Title Il State Formula Grant
Program, administered by the ED’s Office of Elementary and Secondary Education (OESE),
offers federal monies to states for the education of ELL students. These monies are to go for
such things as English language instruction, services for ELL students (including immigrant
students), family literacy and parent outreach programs, and professional training for staff.
The money is allocated to school districts with a certain number of ELL students. If the
schools fail to guarantee ELL students achieve adequate progress, as tested against annual
measurable achievement objectives set by each state, they may face funding cuts and be
forced to reorganize curricula, change teaching methods, replace staff or even close. NCLB
also requires that schools and districts expand immigrant parents’ involvement in the
education of their children, which is especially challenging for schools which have yet to
establish a good partnership with community-based organizations for outreach to immigrant
populations. School districts and critics of NCLB have hotly disputed whether the demands of
the NCLB are workable in practice. Despite the addition of amendments in 2008, the Act is
still considered outdated by many practitioners and policymakers and yet still planned for
reauthorization by the Obama Administration in 2011. Nevertheless, NCLB is still considered
the most important piece of legislation for the education and integration of immigrant youth at
the elementary and secondary school levels.**®

The Office of Migrant Education within the ED offers another method of assisting
immigrant youth in learning English in Migrant Education Programs. The programs provide
financial support to state educational agencies, institutions of higher education or other
institutions serving migrant children and their families to improve the educational and

academic opportunities at different levels of schooling.*® Since the migrant workforce has

%8 For a more thorough analysis of the impact of NCLB on the education of ELL students, see

Balaova, J. and Fix, M. (2007), op. cit.

At the time of writing, President Barack Obama has just announced in his State of the Union Address
the need for pending reforms of the Act. For the full text of the State of the Union Address, see Obama
State Of The Union Speech 2011. (2011, January 26). The Huffington Post.

The work on the reforms is accompanied by recent research and nationwide consultation on the
reforms with educators and policymakers for the future, for example the forthcoming volume
publishing the first in-depth US Department of Education-funded study Title Il Evaluation, contracted
by American Institutes for Research. For more on this study, see the website of the American
Institutes for Research.(n.d.). Title Il Evaluation.

%9 A migrant child is defined in federal regulations as a person who is “a migratory agricultural worker
or a migratory fisher; or who, in the preceding 36 months, in order to accompany or join a parent,
spouse, or guardian who is a migratory agricultural worker or a migratory fisher has moved from one
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largely been dominated by foreign-born migrants in recent years, immigrant youth comprise
the largest group of the beneficiaries.*”° Basically, two programs target immigrant youth in
their school-to-work transition: The High School Equivalency Program (HEP), for those 16
years of age or older who have left school; and the College Assistance Migrant Program
(CAMP), for the first years of migrant students’ college education.

Additionally, the ED’s Office of Vocational and Adult Education offers yet another
venue for enhancing the language and education performance of immigrant youths by
granting funds to states through Adult Education Programs. These programs, among others,
finance literacy programs (Adult Basic Education), GED preparation (Adult Secondary
Education) and English Language Acquisition for adults and school-leavers over 16 years of
age who are not enrolled or not required to be enrolled in secondary school under state
law. 3"

Finally, educational assistance to immigrant youth is partially supported by the
Department of Health and Human Services through the ORR’s Refugee School Impact
Program for services which target school-age refugees (between 5-18 years of age). These
programs may include “English as a Second Language instruction, after-school tutorials,
programs that encourage high school completion and full participation in school activities.”"

Much as the federal government might support the education of immigrant youth
residing legally, no federal money can be spent on the unauthorized population, whose
access to higher education is frequently restricted. One of the solutions advocated by
immigrant-rights groups would be passing the aforementioned DREAM Act. It is a federal
proposal which has been discussed every year in Congress since 2001 but never
successfully brought up for a vote.*”® This bill would provide certain undocumented immigrant
students the opportunity to earn conditional residency and, upon completion of certain
requirements, put them on the path to citizenship. They would have to be US high school
graduates, have good moral character, have arrived in the US as minors (16 years or

younger), and would have to have been in the country continuously for at least five years

school district to another; or in a state that is comprised of a single school district, has moved from one
administrative area to another within such district; or as the child of a migratory fisher, resides in a
school district of more than 15,000 square miles, and migrates a distance of 20 miles or more to a
temporary residence.” See United States Department of Education. (2008, July 29). Improving the
Academic Achievement of the Disadvantaged; Migrant Education Program. Federal Register, 73
5146), Rules and Regulations.

® Gellat, J., and Fix M (2007). Federal Spending on the Immigrant Families’ Integration. . In M. Fix
(Ed.), Securing the Future: US Immigrant Integration Policy. A Reader (pp. 41-80). Washington, DC:
Migration Policy Institute, p. 61.

3" OVAE offers supplementary grants for civic education, which have also been supported by small
USCIS grants since 2008.

%2 See the Administration for Children and Families (ACF). Web page:
http://www.acf.hhs.gov/programs/orr/about/divisions.htm

%3 The last attempt to bring the bill up for vote failed in 2010, when the DREAM Act was passed by
The House of Representatives on December 8, 2010. The Act was blocked by a Senate filibuster ten
days later.
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prior to the bill's enactment. The students would obtain temporary residency for a period of
six years. Within the six year period, a qualified student would have to attend 2 years of
postsecondary education, or serve in the military for two years, in order to earn permanent
residency and the opportunity for citizenship. If a student did not comply with either the
college requirement or the military service requirement, temporary residency would be
withdrawn and the student would be subject to deportation. The DREAM Act is believed to be
a golden opportunity for many undocumented youth who at the moment seem to have no
future. Therefore, the legislation remains on the political agendas of many pro-immigration
community agencies across the US.*"*

Although academic education and high-skill qualifications are highly valued on the
American labor market, the newest prognoses and research on the demands of 21% century
US labor trends emphasizes an impending need for modernizing the US vocational training
system. Consequently, current nationwide debates about the necessary reforms of the whole
system for all does not broach the issue of individual target groups, like immigrants. Similarly,
to the best of my knowledge little research has been conducted on foreign-born students in
vocational training in the US. In order to understand the challenges of the transition of
immigrants into the US labor market, a closer look at how vocational education functions is
required.

Recent statistics show a worrying gap between enrollment and graduation from
postsecondary education. According to projections by the Center on Education and the
Workforce at Georgetown University, by 2018 the US economy will have created some 47
million job openings, of which one third will require that workers have a bachelor’'s degree or
higher and another third will call for postsecondary occupational credentials or an associate’s
degree. Consequently, in order to help young people make the transition from secondary
education to well-paying jobs, stronger focus needs to be put on high-quality career
education, with career-oriented programs.*”®> The vocational education system in the US,

which the Department of Education recently renamed Career and Technical Education

374 According to MPI analysis, slightly more than 1.9 million unauthorized youth and young adults

would meet the age, time in country, and age at arrival requirements to obtain a conditional legal
status under the latest versions of the DREAM Act. See Mittelstadt, M. (2010). MPI Updates National
and State-Level Estimates of Potential DREAM Act Beneficiaries. Washington, DC: Migration Policy
Institute.

%75 More than two thirds of high school graduates now go to college within two years of graduating, but
less than half of them have obtained either an associate’s or bachelor’'s degree by their mid-twenties,
(data from the Current Population Survey Annual Social and Economic Supplement, collected
between 2006-2008). These trends are thought to result from a nationwide “college for all movement”
among education policy makers who have paid too much attention to strengthening community
colleges and too little to vocational training programs and apprenticeships.

See Symonds, W. C., Schwartz R. B., and Ferguson R. (2011). Pathways to

Prosperity: Meeting the Challenge of Preparing Young Americans for the 21* Century. Pathways to
Prosperity Project, Harvard Graduate School of Education.
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(CTE),*”® is deemed outdated, under-funded and lacking the support of the federal
government and the political elite across the US. However, federal efforts to reform “the
neglected stepchild of education reform” are currently under way.>"”

The general lack of interest in the development of vocational education has its roots
in the past. At the beginning of the twentieth century, vocational courses were offered only by
high schools and mainly attended by students from low-income families. The fact that the
majority of the students came from ethnic groups resulted in vocational education being
viewed as “a dumping ground for students of color.”"® Consequently, cultural biases and
prejudices stopped political elites from investing in occupational courses. Unfortunately, as
recent research on the American education system shows, the beginning of the twenty-first
century has witnessed similar trends.*"

Over time, however, the vocational education system has been extended to
postsecondary and adult education levels. Current CTE courses are offered at secondary
levels, by middle schools and high schools, and at the postsecondary level, by vocational
and technical institutions as well as community and technical colleges, which also offer
academic degrees.*® Additionally, short programs lasting less than one year offer training or
refresher courses in specific occupational subjects.®" The majority of the institutions which
provide career and technical courses are private (except for the middle schools, high
schools, and some colleges) and are often operated on a for-profit basis. They are, however,
approved and regulated by state governments.*® Since the CTE system is highly
decentralized, strengthening the vocational education system could prove to be very
challenging. Nevertheless, some noteworthy federal efforts to set CTE standards have been

already made.

%7 For more on the development of the CTE system in recent years, see Levesque, K., et al. (2008).

Career and Technical Education in the United States: 1990 to 2005 (NCES 2008-035). Washington,
DC: National Center for Education Statistics, Institute of Education Sciences, US Department of
Education, p. 78.

3" United States Department of Education. (2011, February 2). The New CTE: Secretary Duncan's
Remarks on Career and Technical Education.

%8 Ssymonds, W. C., Schwartz, R. B., and Ferguson, R., op. cit.

%79 For more on the historical development and debates on the need for system reforms, see

- Gray, K. (2001). The Role of Career and Technical Education in the American High School: A
Student Centered Analysis. The Journal for Vocational Special Needs Education, 24 (1), 15-25;

- Valentine, J. C., Hirschy, A. S., and Bremer, C. D. (2009). Systematic Reviews of Research:
Postsecondary Transitions - Identifying Effective Models and Practices. Louisville, KY: National
Research Center for Career and Technical Education;

- Lerman, R. . (2009). Training Tomorrow’s Workforce: Community College and Apprenticeship as
Collaborative Routes to Rewarding Careers. Washington, DC: Center for American Progress.

%0 The American education system is more comprehensive than other national education systems
which draw lines between academic and vocational institutions, e.g. in Germany or Poland. In fact, in
the US the same educational institutions provide varying levels of degrees, e.g. community colleges
offer associate degrees as well as courses which do not carry academic credit but lead to certification
bsy industry or professional associations.

%L see Levesque, K., et al., op. cit.

382 Only state-accredited institutions can provide training that is commonly accepted in other states
and by employers and licensing authorities outside the home state.
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Federal regulations about the CTE system are set in the Carl D. Perkins Career and
Technical Education Act of 2006 (Perkins 1V), administered by the Office of Vocational and
Adult Education (OVAE). According to these regulations, CTE is an elective system: students
at secondary and postsecondary education levels can choose one or more CTE courses
from 16 so-called career clusters, i.e. “occupational categories with industry-validated
knowledge and skills statements that define what students need to know and be able to do in
order to realize success in a chosen field.”® The Act requires states to cooperate between
levels and form agreements with secondary agencies, postsecondary institutions,
businesses, and labor organizations to deliver programs, services, and academic counseling.
The aim of the cooperation is to provide students during their last years of secondary and
first years of postsecondary education a vocational education pathway, known as Tech Prep
education study programs. In order to support the states’ accountability for CTE, federal
grants offered through Perkins IV are awarded to states through a formula based on the
states' populations in certain age groups and on per capita income. The money is divided
between states among CTE local actors to develop vocational curricula and encourage the
emergence of local CTE consortia.

It remains to be seen how the shortcomings of the current CTE system will be
addressed by states under the forthcoming amended formula of the current Perkins Act,
which is due for reauthorization in 2012. The need for educators to cooperate with employers
in creating Tech Prep courses as well as increasing opportunities for young adults to
participate in work-based education are considered priorities for future reforms. That more
apprenticeships are needed is common knowledge but the federal government has still done
little to address this shortcoming. In fact, the current number of available federally-
administered apprenticeships is still quite negligible. Nationwide, there are only about
470,000 apprentices in programs registered with the Department of Labor by the federal
Office of Apprenticeship of the Department of Labor (DOL).** It is questionable whether the
marginalized young adults, including certain sectors of immigrant youth, have access to
these interesting but scarce offerings.®* The status of immigrant youth in the CTE and the
job training system has not yet been a subject of discussion at the federal level. Considering

proposals from youth advocacy groups to align the NCLB act with the Perkins act and to

%83 See the website of the Perkins Collaborative Resource Network (PCRN),

http://cte.ed.gov/index.cfm

* For each year of the apprenticeship, the apprentice normally receives 2,000 hours of on-the-job
training and a recommended minimum of 144 hours of related classroom instruction provided by a
sponsor: employers, employer associations or labor-management organizations. Apprenticeship
programs are operated by both the public and private sectors (the sponsors register programs with
federal and state government agencies). Approximately 28,000 apprenticeship programs are
registered across the nation. See United States Department of Labor’s Office of Apprenticeship.
Statistics page http://www.doleta.gov/oa/statistics.cfm
%5 As R. I. Lerman points out, “Apprenticeship is particularly appealing as a way of integrating
minorities, especially minority young men, into rewarding careers.” Lerman, R. |., op. cit.
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support the development of integrated academic and technical curriculum could be an
important step forward to help marginalized groups in their transition from school to work. %%

Another feasible improvement of the US vocational education system would be to
intensify the cooperation of business educators with state workforce agency partnerships
supported by the DOL.*®" In fact, alongside the Department of Education and Department of
Health and Human Services, the DOL is the third important federal stakeholder in smoothing
the transition of American youth from school to work in the US. Although none of the DOL’s
programs focuses specifically on immigrant youth, most of them indirectly target all lawful
permanent young residents, who can benefit from the services described below.

Besides the apprenticeship program mentioned above, for almost half a century the
DOL has run the Job Corps, America’s largest and most comprehensive residential
education and job training program for at-risk youth from low income families.?® In addition,
youth-related workforce service providers can apply for federal funds available under the
Workforce Investment Act (WIA).*® The WIA, administered by the Division of Youth Services
of the Employment and Training Administration (ETA), is the principal source of funding for
job training projects in the US. Under the WIA, each state is divided into one or more
workforce areas, monitored by one or more workforce investment boards. Each board
establishes strategic priorities, develops a workforce investment budget and a network of
employment services, called One-Stop Career Centers, which assist job seekers in
completing job applications and potential employers in finding good candidates for their
openings. In cooperation with state and local Workforce Investment Boards, the federal
government coordinates youth workforce systems and oversees state strategies in preparing
youth for employment and/or postsecondary education across the country.>*

Whether and how local youth service providers reach out to immigrant youth in
partnership with the WIA system is not being monitored, and in fact, none of WIA regulations
specifically targets immigrant youth. Only recently has the DOL started cooperating with the

ORR through the Refugee Employment Collaboration program, the first direct involvement on

%% See Brand, B. (2008). Supporting High Quality Career and Technical Education through Federal

and State Policy. Washington, DC: American Youth Policy Forum.

%7 For more suggestions on how to better integrate education with occupational training and to focus
on disadvantaged groups receiving training in cooperation with the workforce system, see Holzer, H.
(2008). Workforce Development and the Disadvantaged, New Directions for 2009 and Beyond.
Washington, DC: Urban Institute.

%8 The program, established in 1964, targets youth between 16 and 24 who can train for and be
placed in jobs at 124 centers nationwide. Job Corps is also open to English language learners and
Eggovides ESL courses. _

Each year the Department of Labor sends WIA money to states for Adult, Dislocated Worker and
Youth Activities programs. For regulations on Youth Activities, see the United States Department of
Labor, Employment and Training Administration (ETA). (2000, August 11). The Workforce Investment
Act Title | Final Rule. Federal Register 65, (156).

399 A WIA federal formula-funded youth program is allocated for projects serving legally residing low-
income youth, between the ages of 14 and 21, who face barriers to employment. See the website of
the Division of Youth Services at the ETA’s Office of Workforce Investment.
http://www.doleta.gov/youth services/
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the part of the DOL in activities for immigrants. Since 2007 this informal initiative has
concentrated on developing common strategies to assist refugee services in becoming
partners with local workforce investment agencies.** It can only be hoped that more
initiatives of a similar nature will emerge to promote networking among federal agencies in
developing measures focusing on the integration of immigrant youth into the labor market

across the US.

Integration of immigrant youth either into the US education system or the labor market
might constitute an additional burden for those who have already obtained qualifications or
had job experience abroad and are now seeking recognition of their foreign degrees and
certificates. Consequently, as the latest research findings demonstrate, many highly skilled
immigrants are forced to take jobs below their occupational status when they move to the
US. According to this research, legal permanent residents with US postsecondary education
degrees were three times more likely to work in high-skilled sectors than those with foreign
credentials.**? These worrisome statistics may result from the lack of a transparent
framework for the recognition of foreign qualifications in the US.

As the Federal Department of Education confirms, no single authority in the US deals
with recognizing foreign degrees and other qualifications. Similar to the European divisions of
professions, two general categories are distinguished: over 50 regulated professions require
a US license or an official certificate while other unregulated occupations oblige an immigrant
to fulfill the requirements determined by an employer. The following three state or local

authorities are officially recognized by the federal government:

1. The admitting school or higher education institution, for students who seek to study in
the United States and who are presenting credits or qualifications earned abroad;

2. The hiring employer, for individuals seeking work and who are presenting degrees or
other qualifications earned abroad; and

3. State or territorial licensing boards, for individuals seeking to practice regulated
professions in a jurisdiction of the United States and who are presenting degrees or

other qualifications earned abroad.>*®

A young person who wants to transfer academic credits to a US educational institution or get
their credentials translated into US equivalencies has to contact one of the institutions above.

These in turn usually refer to independent credential evaluation services, which are generally

%1 For more information see Administration for Children and Families (ACF). (n.d.). ETA/ORR

Refugee Employment Collaboration.

%92 5ee Batalova, J., Fix, M., and Creticos, P. A., op. cit.

%93 See the United States Network for Education Information (USNEI). (n.d.). Recognition of Foreign
Quialifications.
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paid for either by the individual or sometimes by the employer. A standard for the recognition
of qualifications exists for particular professions, but only at the state level rather than the
federal level. Some states do not recognize foreign credentials at all for certain professions.
Consequently, each state makes its own choices and decisions may vary from state to state.
Generally, there is little transparency in validation methods applied to non-licensed
occupations and decisions are taken on a case by case basis. To date, no government
agency has tasked with monitoring the establishment of services for the evaluation of foreign
credentials or for ensuring the uniformity of interpretations, recommendations, and the
procedures of the evaluation process. However, such attempts have been made by some
private national associations.>**

Since the whole system of credentials is quite complex and confusing for state and
local authorities, without proper counseling young people are probably not aware of all the
options they have.**® As critics of the current recognition procedures agree, “what is missing
in the United States is a national-level coordination of the activities and standards,” which
should be applied by state and local government offices as well as private evaluation

services, professional associations and employment agencies.>*

This depiction of federal integration measures, with reference to education and the
workforce, should be complemented by a general examination of the situation of immigrants
on the labor market. Though the effectiveness and ways of applying the tools mentioned
above may vary from state to state, certain variables remain universal: a legal framework for
the employment of foreign workers, nationwide demographic trends in workforce
development, and challenges triggered by the recession for the situation of immigrant youth.
These variables combine to create a difficult environment for state and local management of
immigrant integration.

Access to the labor market in the US varies according to the type of permit of stay
and work permit an immigrant has, but the same general rules apply to all young workers in

the US. Upon turning 14 they are allowed to work only in certain occupations and with daily

%9 The two nationwide associations of private foreign educational credential evaluation services which

strive to formulate and maintain ethical standards in the field of foreign educational evaluation are the
National Association of Credential Evaluation Services (NACES), with 20 members, and the
Association of International Credentials Evaluators (AICE).

%% If such help is not provided at the local level, an immigrant cannot count on any federal support. As
the ED advise: “you can select a credential evaluation service yourself. You can search for credential
evaluation services on the Internet, but you should know that there is no federal or state regulation of
such services.” See United States Department of Education, International Affairs Office. (2008,
February). Recognition of Foreign Qualifications: Information for Individuals Seeking to Study in the
United States.

%% See Batalova, J., Fix M., and Creticos, P. (2008). The Employment Pathways of Skilled Immigrants
in the United States. Washington, DC: Migration Policy Institute.

For an overview of institutional reforms that might improve the process of recognizing the educational
and professional credentials of immigrants, see Creticos, P. A., et. al. (2007). Employing Foreign
Educated Immigrants, A Report for the Joyce Foundation.
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hour limit. At the age of 16 their rights expand to all fields of work which have not been
declared hazardous by the Secretary of Labor. Finally, at the age of 18 young people can
work in any legal job for any number of hours.**” From the perspective of immigration law,
integrating a young immigrant into the labor market is relatively easy only when the
immigrant has been granted legal permanent residency in the US. As noted previously,
obtaining LPR status, which authorizes a person to work permanently in the United States,
can be challenging.**® The openness of the labor market for temporary immigrants who come
for the purpose of work is restricted by the conditions of a given visa category. Those who
come to the US on any other visa category than employment are generally not authorized to
work in the US.3*

The Immigration and Nationality Act (INA) also sets strict regulations on granting a
work permit to anyone who seeks admission or status as an immigrant for the purpose of
permanent or temporary employment.*®® The process involves a number of government
agencies and, of course, a future employer, who must first obtain Foreign Labor Certification
for the future employee from the Department of Labor. The DOL must certify that “there are
not sufficient United States workers who are able, willing, qualified, and available at the time
of application for a visa and admission to the United States and at the place where the alien
is to perform such skilled or unskilled labor” and that “the employment of such alien will not
adversely affect the wages and working conditions of workers in the United States similarly
employed.”® Once the admission of a foreign worker has been approved by the DOL, the
employer must submit an immigration petition to the USCIS of the Department of Homeland
Security. According to official estimates, the filing process can vary between months and
years.**

Moreover, by law each employer has to comply with the employment eligibility
verification requirements, introduced by the Immigration Reform and Control Act of 1986.
According to this act, all employers must verify the identity and employment authorization of
anyone they hire after November 6, 1986.%% In turn an employee must be able to present

documentation that establishes his/her identity and employment authorization in case of

%7 See the DOL’s Website Youth Rules, dedicated to youth employment in the US:

http://www.youthrules.dol.gov/

Only refugees (including spouses and children over the age of 14) are authorized to work in the
United States. One year after being admitted to the United States, refugees are required by statute to
aJJpIy for legal permanent resident status, see subchapter 4.1.3.

%99 Certain exceptions may apply to students and exchange visitors. However, they must first obtain
permission from an authorized official at their school.

% Temporary workers come on various employment visa categories. Permanent workers, so-called
employment-preference immigrants, receive green cards through sponsorship from their US
employers.

I The Immigration and Nationality Act, 8 USC. 1101.

92 United States Department of Labor, Employment and Training Administration (ETA). (n.d.) Foreign
Labor Certification Questions and Answers.

S To comply with the law, employers must complete the Employment Eligibility Verification, Form [-9.
See United States Citizenship and Immigration Services. (n.d). The Handbook for Employers.

120



routine workplace audits conducted by the US Immigration and Customs Enforcement (ICE).
In order to make the process of employment eligibility verification more effective, a

nationwide internet-based E-Verify system has been established.*** Although participation in
E-Verify is voluntary for most companies, it is mandatory for employers with federal contracts
or subcontracts. In addition 14 states have imposed their own additional obligations. Though

the number of new E-verify enrollments is growing,*®

the system is still being revised and
has been criticized for its ineffectiveness: high error rates, abuse, identity fraud, and high
cost. Nevertheless, E-verify is considered an important federal attempt at securing the US
labor market against unauthorized immigrants. Along with other immigration enforcement
measures, such as militarizing the borders and building security walls along US borders, E-
verify has been controversial among critics of the creation of “Fortress America.” They
usually point to the limitations of the US immigration system which ignores labor market
needs. As Gordon H. Hanson points out, “legal mechanisms for low-skilled immigrants, at
least in their current form, are not designed to meet the changing demands of US
employers.” In fact, many immigrants, attracted by the demands of the low-skilled job
market in the US, cannot find an easy, legal way to take up employment. As a result, it is
becoming clear that the integration of immigrants into the US labor market requires a more
flexible system for obtaining a US visa and patrticipating in new guest worker programs,
which have been lacking for almost 50 years.*®’ The US recession, which has been going on
since December 2007, has changed the demands of the US labor market: it has mostly hit
the low-skilled sector.*®® Nevertheless, unauthorized immigrants still constituted of 5.2% of

workforce in 2010.4%°

“%* The electronic screening system was launched in 1997 as a pilot project. In 2005, under the Bush

Administration, it was strengthened, expanded and then officially renamed the E-Verify Program in
2007. For more on the strengths and weaknesses of the system and plans for future reform, see
Meissner, D. and Rosenblum, M. R. (2009). The Next Generation of E-Verify: Getting Employment
Verification Right. Washington, DC: Migration Policy Institute.

405 Currently, the system screens 20% of new hires, see Rosenblum, M. R. (2011). E-Verify:
Strengths, Weaknesses, and Proposals for Reform. Washington, DC: Migration Policy Institute.

“% Hanson, G. H. (2009). The Economics and Policy of lllegal Immigration in the United States.
Washington, DC: Migration Policy Institute.

7 The last guest worker program, the Bracero Program, operated in the US from 1942-1964. For
more on the shortcomings of US immigration Policies on Border Enforcement with reference to labor
market needs and integration, see Massey, D. S., Durand, J., and Malone, N. J. (2002). Beyond
Smoke and Mirrors: Mexican Immigration in an Era of Economic Integration. New York, NY: Russell
Sage Foundation.

% The available data show that in 2008, the unauthorized still represented 25 percent of farm
workers, 19 percent of building and maintenance staff, 17%of construction labor, 12% of employees in
food preparation and serving, 10% of production labor, and 5% of the total civilian labor force. See
Passel, J. S. and Cohn, D. V. (2009), op. cit.

% In December 2008, the National Bureau of Economic Research (NBER) declared that the United
States was one year into a deep recession of unforeseeable duration. See National Bureau of
Economic Research. (2008). Determination of the December 2007 Peak in Economic Activity: NBER
Report. Cambridge, MA: National Bureau of Economic Research.
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At first glance, it might seem that the young immigrants who were lucky enough to
have authorization to work do not face so many hurdles in their integration into the labor
market. Firstly, as Papademetriou and Terrazas remark, the workplace itself has always
been “a powerful immigrant integration institution” in the US, providing ample opportunities
for upward mobility to all willing to work hard to achieve their goals.**® Secondly, immigrants
have always fared quite well on the US job market in comparison to natives. According to the
OECD study mentioned earlier, in 2007 the unemployment rate of young immigrants
(between the ages of 20 and 29) was approximately the same as that of the children of

natives (see graph 6).*!*

Graph 6 Unemployment of Children of Immigrants and Children of Natives Aged 20-29 and not in an
Educational Program, 2007
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Source: Organization for Economic Co-operation and Development. (2010). Equal Opportunities? The
Labor Market Integration of the Children of Immigrants. Paris: OECD Printing

In fact, in contrast to many European countries, unemployment among immigrants in
the United States almost never differs by more than 1 percentage point from unemployment
among natives. However, as the authors of the Report Immigrants and the US Economic
Crisis point out, the seemingly favorable statistics do not reflect the different experiences of
different ethnic groups nor so-called “alternative hardships,” such as underemployment or
labor market marginalization.*? These are the challenges that immigrant youth sometimes

1% papademetriou, D. G., and Terrazas, A. (2010). Immigrants and the US Economic Crisis: From

Recession to Recovery. In D. G. Papademetriou, M. Sumption, A. Terrazas et al., Migration and
Immigrants Two Years after the Financial Collapse: Where Do We Stand? (pp. 22-43). Washington,
DC: Migration Policy Institute.

1 Organization for Economic Co-operation and Development. (2010), op. cit.

2 Underemployment refers to the situation when an immigrant takes up a job which the native
population is unwilling to take up or when he/she works below their education or skill level, often
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face which are rarely discussed in comparative statistics and can really only be analyzed in
depth through local empirical research. Moreover, since the recession hit the youngest
segment of the US working population hardest, the aftermath of the crisis may see the
raising of additional hurdles for immigrant youth in their transition into the US labor market
system.**® Fortunately, the federal government has thus far not taken any drastic measures
to restrict labor market access to immigrants. Quite the contrary, the American Recovery and
Reinvestment Act of 2009 extended benefits for the long-time unemployed and increased

federal funding for education, which both native and immigrant youth can benefit from.

In conclusion, looking at the US mode of integration, the integration policies in
education and the labor market which targets immigrant youth, it seems that much is yet to
be done to create a coherent US integration strategy which would set standards for all 50 US
states. However, the federal government’s hands-off approach to integration challenges is
not only typical for the issues of immigrant integration but also applies generally to all social
conflicts, which have always been solved at state and local levels. As Peter H. Schuck notes:
“Compared to other nations, the United States looks more to the fragmented, integrative
processes of civil society than to programmatic initiatives launched from the center[.]"** This
makes the US approach somewhat similar to the European Union’s approach of usually
creating nonbinding integration principles for the EU member states. On the other hand, the
new nationwide integration initiatives and the increase in the lobby work of policy advisors for
the development of federal integration strategies, presented in this subchapter, mark a
promising shift in focus away from immigration enforcement and towards immigrant
integration. The change of discourse on immigration in the US towards integration was also

noted during the first National Integration Conference in 2009:

While the media focuses on the border, we gather to focus on the 17% of the American
workforce that is foreign born, the 25% of American school children who have an immigrant
parent, and the organizations that support and share in the process of moving millions of

newcomers toward becoming Americans.**®

Only time will tell whether nationwide bottom up movements, like the NIC network, will result
in more active governmental intervention in the management of immigrant integration at the

state and local levels.

working part-time (becoming a so called involuntary part-time worker). Labor force marginalization
results from long-term unemployment and discouragement among immigrant workers seeking job
positions. See Papademetriou, D. G., and Terrazas, A. (2010), op. cit.

“3 The impact of the recession on the young generation has been analyzed by Papademetriou, D. G.,
and Terrazas, A. (2009), op. cit.

4 schuck, P. H., op. cit., p. 317.

15 Eva A. Millona, co-chair, National Immigrant Integration, Executive Director Massachusetts
Immigrant & Refugee Advocacy Coalition; from conference documentation on the NIC website.
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4.2 California

Ethnic diversity and immigration have always been part and parcel of the social
structure of California, the most populous state with the highest number and percentage of
foreign-born inhabitants in the US.**° Since the annexation of California in 1850 the
percentage of immigrants has fluctuated but never gone below 8% of the entire population.
The first peak was reached after the massive immigration movements during the Gold Rush
(38.6% in 1860), gradually declining towards the middle of the 20" century, and then

moderately increasing up to the present.*’

According to the most recent projections, the
population of California will continue to diversify, although the popularity of California among
new immigrants has started to wane.*® The ups and downs of immigration inflows
throughout its history have led American researchers to classify California as one of the
traditional US immigration states, with the highest numerical growth of foreign born but not
the most rapid percentage growth.**?

It is beyond the scope of this study to analyze in great depth the reasons for the
changing dynamics of immigration in California. However, it might be fair to assume that the
dynamics correspond to the ups and downs of life in California, e.g. better job opportunities
versus unaffordable housing. In addition, immigrants in California have always had to
confront two sides of life there. On the one hand, the Golden State lures immigrants with
many opportunities and promises of a life of opulence and comfort; on the other hand, it has
become a trendsetter for anti-immigration movements across the US and a testing ground for
much controversial legislation. In fact, the more recent liberal state policies towards
immigrants stand in sharp contrast to many less noble episodes in California’s history of
dealing with immigrants. The California Aliens Land Law of 1913"%° or the infamous Angel

Island on the coast of California, the so-called Ellis Island of the West, a place of

*® These figures are significantly higher than the national average even; for a comparison within the

US see Graphs 2 and 3.

a Lopez, E. (1999). Major Demographic Shifts Occurring in California. Sacramento, CA: California
Research Bureau, p. 1.

Gibson, C. and Lennon, E. (2006). Historical Census Statistics on the Foreign-Born Population of the
United States: 1850 to 2000. Population Division Working Paper 81. Washington, DC: US Bureau of
the Census.

18 Johnson, H. (2011). California Population: Planning for a Better Future. San Francisco, CA: Public
Policy Institute of California.

Bohn, S. (2009). New Patterns of Immigrant Settlement in California. San Francisco, CA: Public Policy
Institute of California.

419 Bump, M., Lindsay, L. and Silje, P. (2005). The Growth and Population. Characteristics of
Immigrants and Minorities in American's New. Settlement States. In E. M. Gozdziak and S. F. Martin
(Eds.), Beyond the Gateway: Immigrants in a Changing America (pp. 19-56). Lanham, MD: Lexington
Books, p. 20.

2% The Callifornia Alien Land Law of 1913, with a few exceptions, prohibited those who were not
eligible for citizenship (i.e. under the Naturalization Act of 1870 all foreign born of Asian descent) from
owning real property. The Act was a response to anti-Asian sentiment among voters. The law was
repealed by popular vote in 1956.

Mertz, T. (2003). California Alien Land Law. In S. I. Kutler (Ed.), Dictionary of American History. 2003.
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disillusionment for many immigrants awaiting entrance into California in the first half of 20"
century, constitute only a few examples of the many radical steps taken to restrict
“unwanted” immigration into the state. Moreover, the more recent rise of anti-immigration
movements, such as the Minutemen Project, the Save our State initiative, or the construction
of the US-border fence which began on the southwestern border of the City of San Diego,***
have made many immigrants feel unwelcome there. Nevertheless, immigrants in California
also have the backing of strong pro-immigration advocates. The fact that California had the
first sanctuary cities in the US** and had been an initiator of the largest pro-immigration
march against anti-immigration legislation in Congress in March 2006, which has spread
around the US,**® demonstrates that the life of many, especially undocumented immigrants,
can be made more tolerable there than in other parts of the US.

These contrasting attitudes towards the big share of Californian immigrants and
consequently towards their integration will be examined in the next sections of this
subchapter. Suffice it to say, these attitudes create a unique set of conditions for life and
integration for immigrant youth in California. In fact, the metaphor of California as “a theme
park roller coaster” could also be used to describe the reality of immigrant integration in this
traditional immigration state, where immigrants even more than other citizens “experience

the exhilarations of both ups and downs” of living in California.***
4.2.1 Historical Context of Immigration

The immigration and ethnic landscape in California today has been shaped by both
domestic and international migration movements which occurred in the second half of the
20" century. During the last decades of the last century, the number of immigrants and the
ethnic diversity of California changed significantly. The first twenty years after World War I
saw a significant increase in domestic net migration from other states, which was made a

more important contribution to population growth than did international migration. Only in the

21 The construction of the border fence in California started well before the multi-year, multi-billion-

dollar federal program Secure Border Initiative, which went into effect in November 2005. In fact,
construction of the preliminary fence had already begun in San Diego in 1990. Stana, R. M. (2009).
Secure Border Initiative Fence Construction Costs. Washington, DC: DIANE Publishing, p. 5.

422 Sanctuary cities usually do not allow police and city officials to be engaged in, and municipal funds
to be used for law enforcement targeting illegal immigrants. Sanctuary policies instruct city employees
not to notify the federal government of the presence of undocumented living in their communities.

See Salvi, S. (n.d). Sanctuary Cities: What are they? Ohio Jobs & Justice PAC.

“23 The first march was organized on March 10 in Chicago, but the LA marches which took place on
March 25 were the largest across the nation.

24 David G. Lawrence’s comparison of California to “a theme park roller coaster” refers to the general
living conditions for all California citizens, regardless of their citizenship status. | apply his metaphor to
illustrate the challenges of managing immigration and the integration of immigrants in the state.
Lawrence, D. G. (2009). The Palitics of Diversity (6th ed.). Belmont, CA: Wadsworth Cengage
Learning, p. 4.
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1970s did net international migration begin to make a greater contribution to California’s
population growth.*?

Already during the Second World War, as part of the Second Great Migration in the
US, African Americans began to move to California in large numbers to work there in the
emerging defense industries.*”® As a result California led all states in the inflows of blacks,
turning into “a major black migrant ‘magnet” in the late 1960s and the 1970s.**” According to
the US Census Bureau, between 1940 and 1970 the black population in California grew from
1.8% to 7% of the state’s population.*”® During the 1960s, on the other hand, California had
the lowest rate of foreign-born inhabitants in its history as a US state, when the number of
immigrants accounted for a mere 8.5% of the population of California as a whole . Since
then, the number of foreign born has grown rapidly, reaching its peak in 2007 (27.4%).%*° At
the same time, the Afro-American population left the state in droves at the end of the century.
As a result of the third New Great Migration across the US, triggered by urbanization and
better work opportunities in the southeastern United States, many blacks moved to Georgia,
Maryland, Florida, Virginia, and North Carolina.**® As William H. Frey points out, the role of
California changed “from a major black migration destination to a major migration origin.”
According to Frey’s calculations, during the late 1990s California witnessed the first negative
net migration among the Afro-American population. Moreover, there has also been a
significant shift in the number of European immigrants. While in the 1950s, half of California's
immigrants came either from Canada or Europe, by 1990 their numbers had dropped
dramatically, to less than 10%.%! At the same time, two immigration inflows contributed to
the rapid increase in the foreign-born population at the end of the 20" century: Hispanic and

Asian immigrants, as we will see below.

425

126 Lopez, E., op. cit., p. 1.

The Second Great Migration (1940-1971) was the voluntary migratory movement of more than five
million African Americans seeking better job opportunities in the North, Midwest and West, including
California, in order to escape the brutal working and living conditions of the rural South. The post-war
exodus was much larger in scale than the First Great Migration Movement (1910-1940). As a result of
the two movements, more African Americans were living in cities than in rural areas and thus they had
become a highly urbanized and better educated population. See:

- Holt, T. C. (n.d.). The Second Great Migration, 1940-70. In Motion: The African- American Migration
Experience. Chicago, IL: The Schomburg Center for Research on Black Culture. University of
Chicago;

- Paddison, J. (n.d.) 1921-present: Modern California — Migration, Technology, Cities. Oakland, CA:
Calisphere California Digital Library.

a2 Frey, W. H. (2004). The New Great Migration: Black Americans' Return to the South, 1965—-2000.
The Living Cities Census Series. Washington, DC: Brookings Institution Press, p. 1.

%8 Gibson, C. and Jung, K. (2002). Historical Census Statistics on Population Totals By Race, 1790 to
1990, and By Hispanic Origin, 1970 to 1990, For The United States, Regions, Divisions, and States.
Population Division Working Paper 56. Washington, DC: US Bureau of the Census.

2% Gibson, C. and Lennon, E., op. cit.

3 Since 1965, de-industrialization of the northeast and midwestern cities, accompanied by more jobs
in the South and improving racial relations have started to attract African Americans to move. See
Frey W. H. (2004), op. cit.

! Camarota, S. A. (1998). The Impact of Immigration on California Summary and Analysis of
Immigration in a Changing Economy: California's Experience. Immigration Review, 32.
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The need for low-skilled field workers in the California agricultural sector sparked the
post-war immigration of Mexican Americans, one of the largest minority groups in 20"
century California. Mexicans came to the US either as contract workers, who were recruited
in California until 1964 through the Bracero Program, or as undocumented labor migrants
hired by farm owners and ranchers, who very often rejected the costly recruitment
procedures required by the Bracero Program and thus arranged employment privately. Such
practices resulted in increasing border control and enforcement operations in 1954, known
as Operation Wetback. Through often aggressive sweeps in California and other border
states in search of unauthorized workers, the US Immigration and Naturalization Service
(INS) removed over one million Mexicans.**? During the entire period of the guest-worker
program, approximately 80% (4 million out of a total of 5 million recruited) worked in
California. According to US census data estimates, in 1970, after the Bracero Program had
been concluded, 53% of all Mexicans immigrants in the US resided in California, in

comparison to 36% in 1940.%%

At the same time, Latinos in California grew in political
strength and number and launched movements against the discrimination in employment,
housing, and education that Hispanic Americans faced.*** Since the late 1960s, when
Mexican immigration was restricted for the first time by a federal ceiling on immigration from
the Western Hemisphere, legal immigration has dropped significantly. Simultaneously, the
so-called “undocumented migrant era” in US immigration began: During the years 1965 to
1985, a period of porous borders and unrestricted hiring of undocumented workers, two-

435 Most of them

thirds of all undocumented Mexican immigrants in the US went to California.
were initially temporary, male migrants coming for seasonal agriculture work, which nobody
else wanted to take up. However, by the end of 1990s, both the immigration of
undocumented and documented Mexicans into the US had transformed from temporary

migration to larger scale, long-term settlement, when more women began to join their

32 Wetbacks was the discriminatory term used for those Mexicans, who came to the US without

authorization but has been extended to Mexicans and Latinos in general. Martin, P. L. (2004). Mexican
Migration to the United States: the Effect of NAFTA. In D. S. Massey and J. E. Taylor (Eds.).
International Migration: Prospects and Policies in a Global Market (pp. 120-130). New York, NY:
Oxford University Press, pp. 120-121.

433 Massey, D.S., Durand, J., Malone, N. J., op. cit., p. 59.

3 For example, a migrant farm worker labor union, the United Farm Workers, was established in
California in 1966 to protest against hazardous working conditions, low pay, job insecurity, and more.
The union gave rise to the larger La Raza movement, The National Council of La Raza (NCLR), the
leading Hispanic advocacy organization in the United States. See Paddison, J., op. cit.

% The ceiling for Mexican Immigration was one of the immigration restrictions for the Western
Hemisphere, imposed by the 1965 amendments to the Immigration and Nationality Act of 1952 and
extended the limit to 20, 000. The first numerical limits on immigration were imposed by the
Immigration and Naturalization Act of 1924. See Massey, D.S., Durand, J., and Malone, N. J., op. cit.,
p. 70.
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spouses in the US.**® At the same time, population growth rates were also noted among
Hispanics of Central or South American descent, who along with the Caribbean population,
were the third Hispanic minority group present in California after World War 11.**” Because
the stronger border enforcement which began after the Immigration Reform and Control Act
of 1986 initially concentrated only on certain districts along the Californian-Mexico border (i.e.
San Diego and El Paso), most undocumented immigrants still entered the US through
California.”®® Only following the escalation of enforcement operations in the mid-1990s (e.g.
Operation Hold-the-Line in El Paso in 1993, followed by Operation Gatekeeper along the
California border in 1994) were those trying to cross the border illegally assumed to have
moved to other points outside of California.**® Nevertheless, despite stronger border
enforcement in the last decade of the 20™ century, in 15 years the number of unauthorized
immigrants in California increased by more than one million (from 1500 thousand in 1990 to
2650 thousand in 2005).*° It is worth mentioning that although in 2004 the majority of them
were thought to have come from Mexico (65%), numerous other groups were reported to
have come from other countries in Latin America (16%) and Asia (15%), and a very few from
Europe and Canada (3%).***

Asian immigration has led to the development of a major minority group in California,
second to the Mexicans, which significantly changed immigration percentages there in the
last century. During the first decades after the Second World War, inflows from Asia
remained slow due to strict federal legislation against Asian immigration and the state Alien

Land Law, which prohibited Asian immigrants from owning land. Once discriminatory state

3 The trends were a result of the legalization program of 1986) for some undocumented (see

subchapter 4.1.3) and increasing cost of illegal border crossing, which consequently lowered return
probabilities among undocumented. Ibid., p. 132.

3" Reyes, B. I. et al. (2001). A Portrait of Race and Ethnicity in California. An Assessment of Social
and Economic Well-Being. San Francisco, CA: Public Policy Institute of California.

8 As Massey reports, “by the middle 1990s nearly two-thirds of the traffic in undocumented migrants
entered the United Sates by way of California.” Massey, D.S., Durand, J., and Malone, N. J., op. cit.,
p. 107.

3 The extent to which the border enforcement was effective in deterring Mexicans from entering the
US remains uncertain. Border Patrol supervisors were charged with falsifying records and altering
intelligence reports, in order to mislead the public about the program's effectiveness. Following
investigations by the Department of Justice's Office of the Inspector General (OIG), although no
evidence of fraud could be found, problems in the appropriate management of Operation Gatekeeper
were reported. See Office of the Inspector General (OIG), US Department of Justice. (1998, July).
Operation Gatekeeper: An Investigation into Allegations of Fraud and Misconduct. Special Report.
Border enforcement in California and along the southwest border has raised many questions about
efficacy and concerns about dangers, not only among policy makers but also among migration
researchers and human rights activists; for example, see:

- Cornelius, W. A. (2001). Death at the Border: Efficacy and Unintended Consequences of US
Immigration Control Policy. Population and Development Review, 27 (4), 661-685;

- Border Angels Group, a non-profit organization founded in 1986 in San Diego, CA, aims to “stop
unnecessary deaths of individuals traveling through the areas located around the United States and
Mexican border,” see Border Angels web page: http://www.borderangels.org/

For more on Border Angels see subchapter 5.2.1 on San Diego.

*0 passel, J. S., and Cohn, D. V. (2011), op. cit.

“1 Fortuny, K., Capps, R., and Passel, J. S. (2007). The Characteristics of Unauthorized Immigrants in
California, Los Angeles County, and the United States. Washington, DC: Urban Institute.
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legislation was annulled in 1952 and federal sanctions on Asian immigrants were finally lifted
in 1965, California became the primary destination for several waves of Asian immigrants
coming to the US. Rapid growth was first observed in the 1970s, among Chinese and
Filipinos, followed in 1980 by groups from South Korea and South Eastern Asia.
Consequently, as the Public Policy Institute of California reports, in 1990 California played
host to most of the nation’s Asian immigrants: It was home to 50% of all Filipinos and
Southeast Asians living in the US, 40% of the Chinese and Japanese, nearly one-third of all
Koreans, and 20% of Asian Indians.*** Asian immigration continued in the early 1990s
despite the recession in California, with net migration remaining strongly positive in contrast
to that of other immigrant groups. By the late 1990s, their educational performance had
started to improve exceed and their labor market integration was considered quite
successful, with 80% holding managerial and professional positions or positions with
moderate incomes.**

Asians also rank among the largest refugee groups resettled in California since 1975.
Before 1990, refugees seeking shelter primarily came from Vietnam, Cambodia, and Laos as
a result of the Vietnam War. Since the first years of the resettlement programs across the
US, California has resettled the largest number of refugees (by 2010 over 688,000 refugees).
More recent groups of refugees resettled in California have come from Iran, Vietnam,
countries of the former Soviet Union, Iraq, and Africa, which has served to increase the
ethnic heterogeneity of the state. *** As a result of the new post-war immigration trends and
the unprecedented migration of white residents to other states since the 1990s, at the turn of
the 21 century California was declared a majority-minority state. By the same token, it took
its place among the few states whose racial composition is less than 50% non-Hispanic

whites, which elsewhere comprises the majority of the population.**®

*“>The Immigration Act of 1924 barred all aliens ineligible for citizenship from immigrating to the US,

thus eliminating most Asians, and established quotas for national origin, biased in favor of northern
and western Europeans. In 1952 the McCarran-Walter Act removed the racial bars to naturalization
and in 1965 the Immigration Act repealed the discriminatory national origin quotas.

Ancheta, A. N. (2006). Race, Rights, and the Asian American Experience. New Brunswick, NJ:
Rutgers UP.

443 Reyes, B. |, et al., op. cit.

44 The number of Asians holding managerial and professional positions or positions with moderate
incomes became close to the number of whites in the same positions. Hispanics, in turn, followed by
Afro-Americans, had much higher rates in lower-earning occupations, such as operators, fabricators,
laborers, service providers, farmers, forestry officials, and workers on fishing vessels. Ibid., p. 116.
5 Office of Refugee Resettlement. (2007). Report to Congress FY 2007. Washington, DC: US
Department of Health and Human Services.

California Department of Social Services. (2010). Fact Sheet, Refugee Resettlement Program.

4% At the time of writing, four states are majority-minority states: Hawaii, New Mexico, California, and
Texas The Census Bureau estimates of people’s race are based on self-identification questions on US
Census questionnaires and on state and county population estimates which use administrative
records on births, deaths and migration. For more on US census methodology see
http://www.census.gov/popest/topics/methodology
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4.2.2 Immigration Scale

Following the massive inflows of the second half of the last century, since the turn of
the new millennium the immigration landscape has become more stable. In fact, the
percentage of foreign born among Californians has not changed much in the past decade
and remained steady at around 26-27 % (still the highest rate of all states). As mentioned
earlier, immigrant inflows started to take new directions across the US and immigrants’
migration patterns at the moment increasingly reflect the pattern of native-born residents
moving away from California to other states. As a result, California is no longer the top
destination for new arrivals and the number of foreign born youth is likely to decrease if the
trend continues. The demographics of immigrant youth is already much lower than the
California average: in 2009 immigrants aged 5-24 accounted for 12.4% of all youth in the
same age group.**’ Nevertheless, numerically California is still home to the largest
percentage of foreign born in the US (see graph 2).

The top countries of origin of immigrants in 2009 still reflected recent historical
immigration patterns: 43.3% were born in Mexico, 7.9% in the Philippines, and 5.3% in China
(excluding Taiwan) (see graph 7). However, as the latest analysis New Patterns of Immigrant
Settlement in California shows, new immigrants do not necessarily join the old, established
immigrant enclaves. Instead, they are seeking new locations with little history of immigration
but better prospects for integration into the workforce. According to the study, economic
opportunity seems to play a major role in immigrants’ decisions on location. California
counties with the largest immigrant populations in 2000 (i.e. Los Angeles and Orange, Santa
Clara and San Diego Counties) experienced much lower growth in immigrant population than
the new immigrant destinations of Alameda, San Bernardino, Riverside, Kern, and
Sacramento Counties.**

Available statistics do not enable us to determine the location of most undocumented
immigrants. In total, as of 2010, California had the largest number of unauthorized (2.55
million) nationwide, which accounted for nearly a quarter of the entire undocumented
population living in the US.**® Moreover, as in the last century, California’s labor market is

quite attractive to unauthorized migrants, with 1.85 million in the labor force in 2010. Drawing

“7 These reflect my own calculations, based on the US Census Bureau, 2009 American Community

Survey.

48 Los Angeles County still has the largest number of immigrants of all counties. See the results of the
report, estimated for the period 2000-2007, which included only immigrants between the ages of 18
and 64.

See Bohn, S., op. cit.

49 This figure, however, represents a decrease of almost 20% from 1990. Like all other immigrant
inflows, the unauthorized also tend to choose new destinations across the US. See Passel, J. S. and
Cohn, D. V. (2011), op. cit.
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on available statistics from 2004,*°

when every seventh child had parents whose status was
unregulated, it might be assumed that many immigrant youth today are still confronted with
the challenges of clandestine life, which is not conductive to a smooth transition from
childhood to adulthood nor to easing integration processes.

Graph 7 Foreign-Born Population in California in 2009
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When considering the immigration landscape of California today, one naturally shifts
the focus to the ethnic composition of the state. As a matter of fact, as mentioned before,
ethnic diversity has always been key to the discussion of immigrant integration in the US.**
The fact that California has become a majority-minority state, despite the slowing of new
inflows of immigrants, has already raised many concerns about integration in the state in the
future, in which a declining white, non-Hispanic population dominates many areas of social,
economic and political life in California. The current demographic picture merely confirms the
continuing decrease in the white population, which marks the next phase in California’s
demographic evolution.*? According to the most recent report of the Greenlining Institute,
California is not going to stop here. The state, which was once comprised of former white
settlers, is projected to be inhabited by a Latino majority in the near future. According to
recent projections from the California Department of Finance, by 2040 people of color will

represent nearly 70% of the state's population, of which 48% will be Latinos.**® In fact,

%0 Fortuny, K., Capps, R., and Passel, J. S. (2007), op. cit.

1 See the previous subchapter.

52 For an interesting analysis of the demographic composition in California, see Baldassare M. (2000,
September 7). California's Majority-Minority Milestone: What Lies Ahead? San Diego Union-Tribune,
pp. B-11.

4£ Significant growth is also expected among the Asian American population, who are supposed to
represent 13% of the state’s population. See Byrd, D. (2010). California’s New Majority. Berkeley, CA:
Greenlining Institute.
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current debates on immigration and integration in the state are inseparable from the issue of

the increasing ethnic diversification of California.
4.2.3 Public and Political Discourse

As the US state with the largest number of immigrants, California has always seemed
to play the role of paradigm in managing immigration for other US states. As William A. V.
Clark, remarks, “[What] happens in California tomorrow is likely to happen in the nation as a
whole the day after tomorrow.”*** Until recently, when its neighbor Arizona took over the role,
the state had been considered a testing ground for various pro- and anti-immigration
initiatives.**® Certain state laws on immigration, which will be briefly considered here, provide
the best example of the California “roller coaster ride” in political discourse on integration,
which has shaped California’s varied attitudes towards immigrants over the course of the last
two decades. These laws have to be seen in connection with the US federal mode of
integration, discussed previously, which taken together create a specific integration climate
for immigrant youth in California: affected by past extreme anti-immigrant measures and
recent more liberal policies towards both documented and undocumented inhabitants.

The three main initiatives introduced by those Californians seeking to fight ethnic and
immigration diversification and to stop the socio-economic progress of minorities in California
at the end of the 20™ century will be considered here. Firstly, California’s racial politics of the
1990s has grown to symbolize anti-immigrant attitudes throughout the US. Proposition 187
(the Save our State Initiative), which was intended to exclude undocumented immigrants
from state services (including education, welfare, and health care), was approved by 59% of
California voters in 1994.%°° Although the California Supreme Court ruled the proposition
unconstitutional, it became a model for future federal anti-immigration legislation, like
PRWORA and the Immigration Reform and Immigrant Responsibility Act of 1996.’
Moreover, the prejudice against immigrants, fueled by a huge number of undocumented

people living in California, persists. As Ostendorf points out, illegality does not foster

44 Clark, W. A. V. (1998). The California Cauldron: Immigration and the Fortunes of Local

Communities. New York, NY: Guilford Press, p 1.

5 In recent years Arizona has assumed this function, see subchapter 4.3 on Arizona.

%% Martin, P. L. (2004). The United States: The Continuing Immigration Debate. In W. A. Cornelius, T.
Tsuda, P. L. Martin, and J. F. Hollifield (Eds.), Controlling Immigration: a Global Perspective (2”d ed.)
(pp. 50-85). Stanford, CA: Stanford University Press, p. 73.

An interesting account of the impact of Proposition 187 on the daily life of immigrant youth is
presented by Julio Cammarota who conducted research on Latino youth immediately after the
proposition was passed. See Cammarota, J., op. cCit.

457 Massey, D. S. (2005). Five Myths About Immigration: Common Misconceptions Underlying US
Border-Enforcement Policy. Washington, DC: American Immigration Law Foundation and Immigration
Policy Center.
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immigrant integration, which turns out to be quite true for California.**® The willingness of
Californians to cooperate with immigrants to improve the integration of minorities was put up
to a vote again in 1996, when Proposition 209 (the California Civil Rights Initiative) was
passed. The law ended Affirmative Action programs in California, which up to that point had
guaranteed many underprivileged ethnic groups easier access to education and the
workforce. Finally, in 1998 an anti-bilingual education bill, Proposition 227 (the English for the
Children Initiative), restricting the free choice of immigrant education, was passed. The
proposition was intended to end bilingual education in the state, replacing it (with a few
exceptions) with one-year Structured English-Immersion (SEI) courses for ELL students. As
language education reports confirm, the proposition has not been evenly implemented
across California and some school districts have developed alternatives, such as dual
language education, in which immigrant students’ native languages are seen as an asset
rather than a complication.**° Nevertheless, those who came out in support of the new law
are considered advocates of the ideology of “forceful assimilationism,” which has given
California a reputation as being anti-immigrant and more precisely anti-Latino, dividing public
discourse and research on immigration there.*® According to the Little Hoover Commission,
an independent state oversight agency, immigrants have been depicted either as illegal
aliens, who have no respect for the rule of law, or as noble individuals braving hardship for
their families and future.”®*

Since the turn of this century, however, the focus of public and political discourse on
immigration in California seems to have become less biased, and some important steps have
been taken by the state to offer important benefits to immigrant youth, often denied in other
parts of the US. This change in political discourse may have been influenced by several
factors, among them the reduced number of both documented and undocumented
immigrants moving into California, a shift in the focus of enforcement policy towards other

states bordering Mexico, and the recognition that immigrants and ethnic minorities represent

% Die lllegalitat erhoht die Nichtintegration.“ See Ostendorf, B. (2005) op. cit., p. 46. Unjustified fear

of bilingualism and biculturalism are also core to Huntington’s new ideology of The Clash of
Civilizations.

%9 students from a single language background learn together with English-speaking students. See:
- Linton, A. (2007). Dual-Language Education in the Wake of California Proposition 227: Five Cases.
Intercultural Education, 18 (2), 111-128;

- Gandara's, P. (2005). Learning English in California: Guideposts for the Nation. In M. M. Suarez-
Orozco, C. Suarez-Orozco, and D. Baolian Qin (Eds.), The New Immigration (pp. 219- 232). New
York, NY: Routledge.

%% For an analysis of the two main anti-immigration ideologies in California — “intransigent natives,”
which calls for making immigrants ineligible for privileges enjoyed by US citizens, and “forceful
assimilationism” which perceives multilingualism as having a divisive impact on the fabric of American
society, see Rumbaut, R. G., and Portes, A. (2001), op. cit., p. 271.

Little Hoover Commission (2002). We The People. Helping Newcomers Become Californians,
Sacramento, CA: Little Hoover Commission, p. 3.
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potential voters in elections, given the fact that the state is now a minority majority state.*®?

Consequently, in California the prevailing tensions among average people on such
immigration issues as the costs and benefits of immigration for the state seem to have
waned in comparison to other states (see Arizona in the next subchapter). As a report by the
Progressive States Network notes, along with some other states which have some of the
largest numbers of undocumented immigrants (but not including Arizona), for quite some
time California has been “quietly promoting policies based on the integration of new
immigrants” which has not received as much media attention as the anti immigrant
propositions in the past did. In fact, in comparison to other states, California can boast one of
the most integrative state policies passed in the last decade in the US, although certain

d.*®® One of these

sticking points about rights for unauthorized immigrants remain unresolve
sticking points is the crucial integration policy for the youth into the education system.
Accordingly, regardless of their immigration status young immigrants can benefit from
provisions in The California Immigrant Higher Education Act of 2001 (AB 540) which grants
in-state tuition rates at California’s public colleges to students who have completed three
years at a California high school and earned a high school diploma or equivalent.***

Over time, many other pro-immigration bills have been passed which offer extra
benefits for immigrants, who are not eligible for federal support. In fact, already right after
passing PRWORA California created CalWORKSs State Only funded program to aid those
non-citizens who cannot receive federally funded TANF. In addition, since 2006, cities and
counties have been authorized to provide aid to all residents who would not be eligible under
requirements of PRWORA (SB 1534). Moreover, since 2007 (under provisions included in
SB 77) educational facilities have been required to give priority to immigrants liable to lose
federal funds under PRWORA in the allocation of resources for ESL courses, and since 2008

Californian law (AB 88) has provided preparation services for citizenship and

%2 Naturalized adults, immigrants eligible for naturalization, and young-adult citizen children of

immigrants combined represent 7.7 million potential voters in California. These individuals, with close
ties to the immigrant experience, will represent 29% of all potential voters in 2012.

Paral, R. et al. (2008). Integration Potential of California's Immigrants and Their Children: New
Estimates of Potential New Voters at the State, County, and Legislative District Levels. Sebastopol,
CA: Grantmakers Concerned with Immigrants and Refugees.

%3 For example, at the time of writing California had still not approved the bill from September 2003,
sponsored by former Governor Gray Davis, which would have given immigrants the opportunity to
obtain a California driver’s license. For a comparison between California state immigration and
integration policies and those in other states see Progressive States Network. (2008). The Anti-
Immigrant Movement that Failed: Positive Integration Policies by State Governments Still Far
Outweigh Punitive Policies Aimed at New Immigrants. New York, NY: Progressive States Network, p.
12.
%4 California is one of ten US states which had passed in-state tuition legislation by the time of writing:
the others are lllinois, Kansas, Nebraska, New Mexico, New York, Oklahoma, Texas, Utah, and
Washington.

Nevertheless California SB 1, which would have permitted an undocumented immigrant student who
attended California high schools for at least 3 years to receive state financial aid, was vetoed in 2007.
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naturalization.*®® In addition, the E-Verify employment verification program, which has been
the subject of great debate at the federal level, has thus far not been implemented in
California, although many employers have voluntarily signed up for the program.*®®

Despite the above-mentioned provisions for immigrants, little has changed in the
debate on immigrant integration, which has not been the focus of attention at the state or
national level. The Office of Immigrant Assistance, established in 2001 within the California
Department of Justice, is the only state agency which directly targets immigrants.*®” The
scope of its operations is restricted to legal advice for the victims of discrimination and work
exploitation. No other state programs focus on immigrant integration, beyond those federal
measures for integration already discussed. The recommendations of the Little Hoover
Commission Report in 2002, called for the creation of The Golden State Residency Program,
have yet to be implemented. The program would target immigrants willing to declare their
commitment to obtaining citizenship and participating actively in community life, obeying the
law, developing their English proficiency and gaining legal employment. In turn, the state
would grant participants eligibility for a range of benefits comparable to those of citizens.*®®
Recent years have seen other integration proposals from community-based associations
trying to shift political and public discourse towards the concept of immigrant integration,
similar to that at the nationwide level.*®® The California Immigrant Integration Initiative (ClIl) is
another recent statewide integration campaign, established in 2007 to strengthen the
immigrant integration infrastructure throughout the state. This Initiative represents a joint
effort on the part of members of California’s non-profit network of foundations, Grantmakers
Concerned with Immigrants and Refugees (GCIR). The initiative seeks to engage municipal
and county governments in developing integration programs, funding opportunities in local
communities, and helping local organizations manage immigrant integration. Although
GCIR's Immigrant Integration Toolkit is reminiscent of the USCIS federal agency’s integration
instruments, the thematic scope of GCIR’s work far exceeds the USCIS integration agenda,

which is restricted to civic integration programs.*”®

% selected from the data base of The National Conference of State Legislatures. Home Page:

http://www.ncsl.org/

%% As of January 2011, 20,800 employers had enrolled in the system, which is the highest number
among the US states in which where the enrollment is not obligatory. See Meissner, D. and
Rosenblum, M. R., op. cit.

5" United States Office of Immigrant Assistance. Web page:
http://caag.state.ca.us/immigrant/index.htm

“*%Little Hoover Commission, op. cit., p. 3.

Although the program would be voluntary, the concept is reminiscent of the obligatory integration
contracts planned in Germany, see subchapter 4.5.4.

%9 See subchapter 4.1.2.

"% Grantmakers Concerned with Immigrants and Refugees. (2006). GCIR's Immigrant Integration
Toolkit, Investing in Our Communities: Strategies for Immigrant Integration. Sebastopol, CA:
Grantmakers Concerned with Immigrants and Refugees.

Although the GCIR seems to be an important integration state initiative, no organizations which |
interviewed mentioned either this or any other statewide integration network.
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It remains to be seen how public and political discourse will respond to the subject of
integration of immigrant youth, which does not seem to play any special role for the California
state government. It is only through the work of state agencies, like the California
Department of Education and the California Employment Development Department (EDD),
that federal funds from the Workforce Investment Act and federal funds for ELLs are
channeled to local communities which engage in work with immigrant youth. Despite the
absence of any strong state support for integration of immigrant youth, California does not
block local integration initiatives, something which cannot be said of some other states in the
us.

4.3 Arizona

From the years after World War Il until recently, little was to be heard in migration
reports about immigrants moving to Arizona. Only at the turn of this century did the state
begin to be considered not only a center for Native American folk arts and crafts and the
breathtaking landscape of one of the seven natural wonders of the world, but also as an
emerging gateway for both international and state migration. The rapidly developing state,
initially a preferred destination for snowbird migration of domestic retirees, has turned into a
more permanent destination for many young, working age newcomers, enticed there by the
growth in jobs and affordable housing.*”* In the decade between 1990 and 2000, the
percentage increase in the number of foreign born inhabitants was estimated at 135.8%, a
figure that started to attract the attention of migration researchers and led them to classify
Arizona among the five top new immigration settlement states.*’?> Moreover, in the meantime
many American citizens, also attracted by the positive economic prospects, have moved
there from other states and started to contribute to overall population growth.*”® Once a
remote and sparsely populated region, Arizona is now projected to be the third most-
populous state in the west.*’* The fact that practically all new settlers, both native and
immigrant, “start their lives anew” in Arizona would seem promising for immigrant integration.

At first glance, the most common remark among Arizonans, “Everyone in Arizona is from

4 Frey distinguishes the New Sunbelt, which became first major destination for domestic migration at

the turn of the century, from Melting Pot states such as California, which experienced outflows of the
native population, Frey, W. H. (2002). Three Americas: The Rising Significance of Regions. Journal of
the American Planning Association, 68 (4), 349-355.

ar Accordingly, new settlement states had growth rates in foreign born of more than 100% between
years 1990-2000. The other states were Georgia, North Carolina, Colorado, and Nevada; see Bump,
M., Lindsay, L., and Silje, P., op. cit., p. 21.

"3 In years 1990-2000, Arizona was the second most rapidly growing state after Nevada (40%). Perry,
M. J. et al., (2001). Population Change and Distribution. Census 2000 Brief. Washington, DC: US
Census Bureau.

4" with 6.5 million residents, the population of Arizona ranks 14th nationally; see Hager, E. and
Garcia, J. (2010). Global Arizona 100, A New Century, A World Stage. Phoenix, AZ: Morrison Institute
for Public Policy, ASU.
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somewhere else,™"®

gives the impression that the state might turn out to be a pioneer in
managing American unity in diversity. The last few years, unfortunately, show that, on the
contrary, Arizona has become a national symbol of anti-immigration sentiment, enforcing
harsh policies against the undocumented. Racial profiling and the infamous practices of
sweeps and deportations of undocumented people in immigration communities, conducted
by Sheriff Joe Arpaio’s Office in Maricopa County, home to more than half of the state's
residents, bode badly for local immigrant integration efforts. In recent years, Arizona has
become the perfect breeding ground for copycat punitive immigration policies, modeled on
California’s past anti-immigration bills. Currently, it seems almost impossible to achieve the
noble goal of unifying the state, which former Governor Napolitano advocated two years
before she left office in 2009: “I believe this independent, confident, growing state of ours can
be even stronger. It can become the ‘One Arizona’ [...] — a state, and a state of mind, that fits
the hopes and dreams of our people.”® In fact current immigration issues in Arizona have
divided not only the state but the whole nation, which makes the purported American ideal of
E Pluribus Unum appear quite unrealistic. We could speculate that the outburst of anti-
immigration attitudes in Arizona is the result of the post—-Second World War migration
landscape in the state and anti-Latino rhetoric which has begun to dominate public and

political discourse in recent years.

4.3.1 Historical Context of Immigration

Relatively few sources exist and little research has been done on the post-World War
Il immigration landscape in Arizona. In fact such an analysis might shed light on the reasons
behind the current controversies there over immigration.477 In fact, most historical
immigration studies focus on the largest city in Maricopa County, Phoenix, which is also the
most important concentration of immigrants in Arizona.*”® Nevertheless, like the rest of the
state of Arizona, even the state capital was not among the prime US immigration destinations
in the Southwest at the beginning of the second half of the 20" century. As Cecilia Menjivar
and Lisa Magafia point out, Phoenix “was mostly a stopping point for immigrants en route to

other US destinations.” It is worth noting that in the first years after Arizona became a state

7 |bid.

“78 Napolitano, J. (2007, January 8). State of the State Address, 48" Arizona Legislature First Regular
Session.

*"" For an overview of the research and reports on the subject of immigration to Arizona in the 20"
century, see Menjivar, C. and Magana, L. (2005). Immigration to Arizona: Diversity and Change. In S.
Eddy et al. (Eds.). Arizona as a Border State — Competing in the Global Economy (pp. 149-166).
Phoenix, AZ: Arizona Town Hall.

8 This pattern is similar to Warsaw in the case of Poland.

137



immigration rates remained significantly high.*’® In subsequent years, there was a dramatic
decline from 24.1% in 1920 to Arizona’s lowest point of 4.3% in the 1970s. Even the Second
Great Migration failed to bring many Blacks to Arizona. From 1940 to 1960, in Arizona the
population increase among Afro-Americans population was reported at only 0.5%.%°
However, Phoenix, which was expanding in these years, did attract a significant number of
black newcomers from the South with new jobs in construction and other services.**

Until the late 1980s, Arizona was usually a secondary destination for immigrants, who
saw it as a cheaper but less attractive alternative to California. Of course, as a border state
with Mexico, more and more Mexican workers were coming to Arizona, both as part of the
Bracero Program, which was in effect until the mid-1960s, and illegally, which prompted
researchers to classify Arizona as a traditional destination for Mexican immigrants.*®? The
undocumented, who, as in California, became a target of Operation Wetback, mentioned
above, were an easy and cheap labor force for Arizona farmers. However, the massive
inflows of Mexican immigrants came much later. At the beginning of the 1990s, when labor
demand started to shift geographically, Arizona became an attractive destination for
immigrants, both documented and undocumented, able to compete with California. Between
1988-1998, when employment in California grew by 15%, the job market in Arizona
increased by 40%.%* In the twenty-five years since 1980, the percentage of immigrants going
to Arizona rose from 2.5% to 7.5%."%*

The migration of the undocumented population to Arizona was a response to the
stricter border controls in California, particularly after Operation Gatekeeper in 1994, which
forced people to try to cross the border through the inhospitable deserts and mountains of

southern Arizona.*® As statistics from the Pew Hispanic Center show, in the years 1990-

"9 Arizona, which became a US state on February 14, 1912, was the last contiguous US state to be

admitted.
% The percentage grew from 3% to 3.3% of the whole population of Arizona. See Gibson, C. and
Lennon E., op. cit.
81 1n 1960, more than 20 thousand Afro-Americans were reported, which constituted 4.8% of the
population of Phoenix. See Whitaker, M. C. (2007). Race Work: The Rise of Civil Rights in the Urban
West. Lincoln, NE: University of Nebraska Press, p. 15.
82 Along with California, New Mexico, Texas, lllinois; see Leach, M. A., and Bean, D. (2008). The
Structure and Dynamics of Mexican Migration to New Destinations in the United States. In D. S.
Massey (Ed.), New Faces in New Places: The Changing Geography of American Immigration (pp 51-
74). New York, NY: Russell Sage Foundation, p. 51.
483 Massey, D. S. and Capoferro, C. (2008). The Geographic Diversification of American Immigration.
In D. S. Massey (Ed.), New Faces in New Places: The Changing Geography of American Immigration
gg) . 25-50). New York, NY: Russell Sage Foundation, p. 32.

Ibid., p. 39.
The shift to illegal entry points in Arizona has increased the likelihood of deaths of undocumented
border crossers. The Tucson Sector in southern Arizona has reportedly been the site of the vast
majority of recovered bodies in the new millennium. The largest number of deaths between 1995-2005
were reported among those between 18 to 29 year-old, that is 47% of 668 whose ages were known.
For a comprehensive report on the death toll of border crossers in Arizona, see Rubio-Goldsmith, R.,
McCormick, M. M., Daniel Martinez, D., and Duarte, I. M. (2006).The "Funnel Effect" and Recovered
Bodies of Unauthorized Migrants Processed by the Pima County Office of the Medical Examiner,

485
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2007, the number of undocumented rose from 90,000 to 500,000. As a result, Arizona
became the center of roundups*®® and anti-immigrant vigilante activities as well as citizen
militias, which started fueling anger and fear of “the invasion of illegals” among some Arizona
residents.*®” Some groups, like the American Border Patrol or the Minutemen Project, either
moved from California or emerged as newly-established state anti-immigration movements,
like Protect Arizona Now, an initiator of a number of anti-immigration bills.*® At the same
time, Arizona also began to witness new activism on the part of pro-immigration
organizations, which organized peaceful pro-immigration March of 2006 and started to focus
attention on the situation of the undocumented in the state.*®*

Because Mexicans comprised a majority of the immigrants coming to Arizona in the
period after the Second World War, the common perception remains that immigration to
Arizona is only about Mexicans and, moreover, predominantly undocumented Mexicans.*® In
fact, Latinos make up only one part of a very diverse population in Arizona. First, as
mentioned earlier, better conditions for the resettlement of Asians, following the passing of
the 1965 Immigration Act, have given rise to inflows of Asian Indian, Filipino, and Korean
populations since 1965 and Vietnamese and other Southeast Asian groups since 1975.%%*

Although Arizona has not been the magnet for Asian immigration that California has been, at

1990-2005. Tucson, AZ: Binational Migration Institute, Mexican American Studies and Research
Center, University of Arizona.

For a comprehensive history of undocumented immigration and the indispensable role of illegal aliens
in the development of the US, see Ngai, M. M. (2004). Impossible Subjects: lllegal Aliens and the
Making of Modern America. Princeton, NJ: Princeton University Press.

% For example there were the Chandler Roundups in 1997, a joint operation between local police and
the US Border patrol, who swept through the city, stopping and questioning thousands of Latinos
about their legal status during the raids, finally arresting 432 who could not immediately provide
documents. Among those arrested were people who were later able to produce documents.

See Varsanyi, M. W. (2008) Immigration Policing Through the Back Door: City Ordinances, the 'Right
to the City," and the Exclusion of Undocumented Day Laborers. Urban Geography, 29 (1), 29-52.
Many activists are now warning against a repetition of the 1997 raid, arguing that the new immigration-
enforcement law will put the same strain on communities across Arizona.

Boehnke, M. (2010, April 28). Arizona Immigration Law Revives Memories of 1997 Chandler
Roundup.The Arizona Republic.

87 Barry, T. (2005). Immigration Debate: Politics, Ideologies of Anti-Immigration Forces. Immigration
Daily.

“% The next subchapter provides more detailed information on anti-immigration bills in Arizona.

%9 The activities of the California-based Border Angels group started working in the region of the
Arizona-Mexico border. The rise of The Center for Community Development and Civil Rights at
Arizona State University is another noteworthy initiative, established in January 2005 by Raul
Yzaguirre, the former President and CEO of the National Conference of La Raza. As | learned from
the staff of the Center, at which | conducted most of my interviews in Phoenix, Yzaguirre's decision to
move to Phoenix was inspired by his commitment to establishing a human rights research center and
to leading advocacy at the heart of the anti-immigration movement. More examples of pro-immigration
%rooups in Arizona will be discussed in subchapter 5.2.2 on Phoenix.

During my empirical research on integration management in Phoenix, most of the topics concerning
integration of immigrants were related to Latinos. Menjivar and Magafa confirm my observations. See
Menijivar, C. and Magafia, L. op. cit., p. 149.

91 Oberle, A. and Li, W. (2008). Diverging Trajectories: Asian and Latino Immigration in Metropolitan
Phoenix. In A. Singer, C. B. Brettell, and S. W. Hardwick (Eds.), Twenty-First-Century Gateways:
Immigrant Incorporation in Suburban America (pp.85-102). Washington, DC: Brookings Institution
Press.
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the turn of the 21° century Asians started contributing to the large immigration inflows,
reaching about 12% of all immigrants in 2005. Moreover, Arizona has also opened the gates
to an increasing number of refugees which has only increased the ethnic diversity of the
state. In the early 1980s, most refugees came from Vietnam (58%) and Cambodia. Bosnians
and Cubans and refugees from Somalia and Sudan were the largest groups in the early
1990s, whereas more Iragis and Somalis have been resettled there in the last 15 years. In
fact, the number of refugees has grown significantly in recent years, from 2420 in 2000 to
4320 in 2010. As a result, Arizona currently ranks fourth in the number of refugees resettled
in the US. Indeed, the Refugees Resettlement Program has contributed significantly to the
present immigration landscape, which is rarely emphasized in debates about immigration in

Arizona today.*%?

4.3.2 Immigration Scale

Despite rapid outflows of immigrants due to increasing anti-immigration discourse,
which will be examined later, Arizona still ranks as the young immigrant destination in the
US. Between 2000 and 2009, the foreign-born population in Arizona grew by 41 percent,
which is above the national average (see graph 8). In 2009 the 925,376 registered
immigrants constituted 14% of the entire population, putting Arizona in 9" place in the US
ranking of states with the highest percentage of foreign born inhabitants. Immigrant youth
aged 18-24 accounted for more than 9% of foreign born, which reflects the average for
Arizona as a whole. Nevertheless, statistics show the foreign population is on average older
than the overall population of Arizona. Immigrant children aged 5-17 account for merely 7%
of all foreign born in comparison to 18.9% of the whole population of all young Arizonans in
the same age group.*®®

Graph 8, using data from 2009, shows the predominance of Mexicans among
immigrants. They constituted by far the large majority of foreign born from Latin America,
who account for almost 70% of the immigrant population. The Asian population was the
second largest foreign group, followed by Europeans and then Canadians (see graph 8).
Consequently, the white-skinned immigrant population is shrinking. With the steady increase
in immigration and the continuing demographic boom of the Latino population, Arizona may
soon follow California’s footsteps and become a majority-minority state. Back in 2009 white
people who were not Hispanic constituted a mere 57.3% of the population as a whole.

However, unlike in traditional immigration states, immigrants in Arizona have formed

92 Administration for Children and Families (ACF). (n.d.). Refugee Arrival Data by Country of Origin

and State of Initial Resettlement.

93 18.9% is the largest percentage among all age groups of Arizona, which, from a demographic
perspective, is growing rapidly. The comparison is based my own calculations using data from the US
Census Bureau, 2009 American Community Survey.
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neighborhoods which cannot be distinguished along ethnic lines.*** In fact, few ethnic
enclaves exist in the new metropolitan areas, like Phoenix. New arrivals usually settle
wherever they find enough jobs and affordable housing, which makes the geography of
immigration in Arizona more heterogeneous and less racially segregated.

Graph 8 Foreign-Born Population in Arizona in 2009
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Source: The US Census Bureau's American Community Survey 2009

Finally, the fact that the unauthorized population has actually been declining in
Arizona for the past couple of years may surprise anyone reading reports published by anti-
immigration movements of invasions of illegal aliens. As the Pew Hispanic Center reports,
the undocumented population is estimated to have declined by 100,000 between 2007 and
2010. Nevertheless, the current estimate of 400,000 unauthorized immigrants constitutes 6%
of the entire population. This puts the state in 5" place in the ranking of US states with the
largest percentage of “illegal” immigrants and in 8" place among the states with the largest

number of unauthorized immigrants.**

4.3.3 Public and Political Discourse

Summarizing the various debates which are currently taking place and the political
climate around the issue of immigration in Arizona is one of the most challenging tasks of this
research. In a very short span of time, Arizona has gained prominence for having some of
the toughest anti-immigration laws in the country. The emerging signs of “fortress Arizona”

a9 Menjivar, C. and Magafia, L., op. cit.

% passel, J. S. and Cohn, D. V. (2011), op. cit.
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are, in fact, not only to be found at the Mexican border but first of all in people’s minds.** In

fact, a comprehensive analysis of recent developments in discourse on immigration and
integration in Arizona, and its impact on other US states, would require writing a separate
book. Moreover, emotional responses to human rights violations and racism may run high
among those who watch or read reports about new crackdowns on undocumented
immigrants, massive deportations, and the hopeless situation of many unauthorized
immigrant youth in the state, which in turns discourages many documented immigrants from
remaining in the state as well. Consequently, there might be a strong tendency toward
reductionism as well as emotionalism in reviews of the serious social and political divisions in
Arizona at the moment. %%

Disillusionment and the insecurity that comes with living in constant fear of
deportation are common among immigrants in Arizona, which strongly diminishes any faith
immigrant youth might have in a prosperous future in the state. The intensification of anti-
immigration sentiment, fueled by new, strict immigration laws against unauthorized
immigrants and increasing opposition to anti-immigration crusaders is dividing not only the
state but the nation as a whole. Consequently, any discussion of integration policies in
Arizona is overshadowed by the core issue: who is allowed to stay and who should be forced
to leave the country; or, in other words, who is for and who is against enforcing Arizona’s
anti-immigration laws. Integration debates then come down to the question of having
documents or not. “If you don’t have papers, you'd better pack your bags” seems to be the
current stance of the Arizona government on the potential integration of young immigrants.

It is worth mentioning, however, that law enforcement practices in Arizona differ
geographically, depending on local officials’ attitudes towards immigration. In fact, Arizona
has given these officials quite a lot of authority over organizing workplace raids and
deportations, which has already given rise to a number of controversies at the federal level.
The most controversial practices are those of Joe Arpaio of the Maricopa County Sheriff's
Office, “America’s Toughest Sheriff,” as he calls himself.**® Statistics obtained by the

Associated Press show that his office was responsible for about a quarter of the national total

9% A fence crosses approximately 650 miles of the 2,000-mile US-Mexico border, about 30 percent of

the border. Nearly half of the fence was built in Arizona, with the rest equally divided between
California, New Mexico and Texas. See Arizona Border Fence Section to be Replaced. (2011, March
19). The Arizona Republic.

7 Quite unexpectedly, at the commencement of my empirical research in the state in 2008, | found
myself in the hot spot for discussions about “legal versus illegal immigrants,” which at that time had
not become the most topical issue on the other side of the Atlantic in Europe. Much as the reports
coming to Europe covered the emerging anti-immigration climate in Arizona, the reality of dealing with
integration issues on-the-spot went beyond my expectations. My personal experience with confronting
immigrants’ problems during my one-month stay in the state was very emotional and cannot really be
communicated in the dissertation.

% See Arpaio, J. and Sherman, L. (2008). Joe's Law: America's Toughest Sheriff Takes on lllegal
Immigration, Drugs, and Everything Else that Threatens America. New York, NY: AMACOM Div
American Mgmt Assn. Arpaio is currently under federal investigation on allegations of civil rights
violations.
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of 115,841 deportation cases since 2007.%%°

Along with deportations and workplace raids, the
policy of so-called “Attrition Through Enforcement” has dominated Arizona immigration
legislation for the last couple of years. The idea behind this policy is to create such harsh
living conditions for unauthorized immigrants that they would rather leave the state of their
own volition than wait to be deported. As state Rep. John Kavanagh told the Arizona
Republic, “it's about creating so much fear they will leave on their own.”® Such a slow but
effective law enforcement approach allegedly results in the massive outflows of unwanted
immigrants without many pangs of conscience from Americans and without the media
attention and bad publicity which massive deportations normally involve. One of the fiercest
advocates of such tactics, the think tank Center for Immigration Studies, points out that
“political support for a new commitment to enforcement might well be undermined if an
exodus of biblical proportions were to be televised in every American living room.”%
However, what was not anticipated by the proponents of the Attrition Through Enforcement
strategy is the fact that not only are undocumented deterred from remaining in the state but
many legally residing immigrants are also choosing not to stay. They are leaving the state,
either because they have close family ties with unauthorized or some are members of their
circle of friends or simply because they no longer feel secure in a state where the fear of
racial profiling and harassment of legal immigrants hinders their integration and their
attempts at achieving a “normal’” life. In fact, in contrast to the fears projected by the
proponents of the new enforcement strategies, public attention has been drawn to the
poignant stories of many immigrants from mixed-status families who are fleeing Arizona. As
the CNN reported, these are the stories of people who are leaving the state which “allowed
them to achieve the American dream and is now the state which took it away.”* According
to estimates from April 2010, nearly 100,000 undocumented immigrants had left the state. It
is still impossible to estimate just how many of them are young immigrants who had planned
on a future in Arizona, but it is reasonable to assume they are moving to other states or
returning to their countries of origin due to the proliferation of harsh policies.

Immigrant integration policies in Arizona are rather scarce. Apart from the
implementation of federal integration initiatives through the Arizona Department of Education
for ELL students and federal monies for Workforce Investment Programs for youth,
distributed by the Arizona Department of Economic Security, Arizona cannot boast of any

notable integration plans targeting immigrant youth. In fact, Arizona is how regarded as a

99 See the article Gamboa, S. (2010, July 28). Arizona Helped Deport Thousands Without New Law.

The Washington Times.

*© Gonzalez, D. (2010, April 28). Arizona Immigration Law Could Drive Latinos Out Of State. The
Arizona Republic.

%% Krikorian, M. (2005, May). Downsizing lllegal Immigration: A Strategy of Attrition Through
Enforcement. CIS Backgrounders and Reports.

°92 Gutierrez, T. (2010, July 22). Fleeing the American Dream. CNN Video Report.
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state with one of the most punitive immigrant policies against undocumented immigrants

implemented in the first decade of the 21™ century.*®

Generally speaking, the integration of
immigrant youth into the labor market is currently complicated by strict limits on employment
and little state support for ELL students who are supposed to learn in monolingual classes.
Arizona Proposition 203, English for Children, which passed in 2000, abolished bilingual
education and replaced it, as we have seen, with immersion programs for ELL students.
Significantly, more than one in every ten ELL student dropped out during the 2008/2009
school year.*® Although modeled on California’s Proposition 227, the bilingual education bill
in Arizona is much stricter, reducing the opportunities for parents to apply for waivers.*® The
other Arizona law which directly affects students is Proposition 300, signed in 2006, which
denies undocumented students in-state tuition at public colleges and universities in Arizona.
The students are barred from any state monies and can only apply for limited privately-
funded scholarships to continue their education. The only integrative education policies,
passed 2007 and 2008, provide for classes for immigrant and adult education in school
districts, so-called “Americanization work,” and state monies for English immersion classes.
At the same time punitive immigrant policies were making their way through the Arizona
legislature. Passed in 2007, Arizona's employer sanction law prohibits employers from hiring
undocumented workers. Employers face suspension or revocation of their business licenses
if they fail to comply. Moreover, since 2008 they are obliged to sign up for the E-Verify
employment verification program. All this legislation has created an environment in which
integration issues began to be associated with sanctions against the undocumented in public
and political discourse and to pave the way for the realization of attrition through
enforcement.

The practice of attrition through enforcement gained momentum in the Support Our
Law Enforcement and Safe Neighborhoods Act (known as SB 1070), signed by Republican
Secretary of State of Arizona Jan Brewer>® in April 2010. The new law, which is widely
considered the US’ toughest Immigration enforcement legislation, triggered a national
controversy and legal battle between the state of Arizona and the federal government over its
constitutionality. After filing a lawsuit against the state, the Justice Department found that

federal law preempted the new law and blocked its most controversial provisions just one

203 Progressive States Network, op. cit.

% comparison, the drop out rate among ELL students in California was 50% lower (5.3%). ELL
students constitute 24.2% of all students in California and 11.5% of all students in Arizona. See
Consolidated State Performance Report data from United States Department of Education. (n.d.).
EDFacts SY 2008-0 for Arizona and California.

°% For a comparison of California’s Proposition 227 with Arizona’s Proposition 203, see Crawford, J.
£2000). English-Only v. English-Only A Tale of Two Initiatives: California and Arizona.

% She replaced Democratic Governor Janet Napolitano, who was promoted to Secretary of
Homeland Security in the Obama administration. Napolitano vetoed several bills similar to SB 1070
during her term as Governor of Arizona.
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day before it was due to take effect on July 29, 2010.>°” Among other things, under the
preliminary injunction all state and local enforcement officials were released from the
obligation to investigate people's immigration status “if reasonable suspicion exists that the
person is an alien who is unlawfully present in the US.”® The federal judge also struck down
the section which required immigrants to carry their alien registration papers with them at all
times. Nevertheless, the modified SB 1070 banned the practice of sanctuary cities in
Arizona. Consequently, the little room for maneuvering in managing the integration of
undocumented immigrants, which sanctuary cities had once enjoyed, disappeared with the
new law.

As | write, the national debate over the lawsuit has not been exhausted. Arizona has
appealed the federal government’s decision to the United States Court of Appeals and the
future of the legislation is uncertain. The case of SB 1070 is reminiscent of California’s highly
controversial Proposition 187, which has never been implemented, and many critics of the
immigration “maelstrom” have warned Arizona against repeating the mistakes made by its
neighbor.>®® However, the key figures behind SB 1070, State Senator Russell Pearce, who
sponsored the bill, and State Governor Jan Brewer, who signed it, do not seem to be
deterred by ongoing lawsuits or protesting voices from across the nation.>'° In fact, more new
immigration restrictions are being prepared, which might have an enormous impact on the
future of immigrant youth in the state. Among other provisions of the planned legislation,
undocumented immigrants would be prohibited from driving in the state and enrolling in
school. School officials would be compelled to ask prospective students for proof of
citizenship. Moreover, citizenship through birth in the US would be denied to children of
undocumented parents, so that these children’s access to education would also be limited.®*

It should be kept in mind that the impact of the rapidly developing anti-immigration
discourse in Arizona goes beyond unauthorized immigrants. As many opponents of new
legislation affirm, all citizens might feel targeted and fear racial profiling. Such fears have

even been confirmed by United States District Court Judge Susan Bolton. As she declared,

7 Arizona Immigration Law (SB 1070). (2011, February 24). The New York Times.

°% Arizona State Senate, (2010, January 15). Fact Sheet for SB 1070.

°% Thomas Saenz warned against merging “political symbolism and populist pandering” into a
dangerous policy, comparing “the folly” of Californian Proposition 187 with Arizona SB 1070. See
Saenz, T. A. (2010, April 21). Huge Risks of Arizona Immigration Law. Special to CNN.

*% The authors of controversial immigration legislation belong to a Washington, DC-based
organization, The Immigration Reform Law Institute (IRLI), an organization supporting the extremist
Federation for American Immigration Reform (FAIR), which advocates limits on immigration such as “a
temporary moratorium on all immigration except spouses and minor children of US citizens and a
limited number of refugees.” See http://www.fairus.org/

Henry Fernandez, from the opposition organization, Center for American Progress, provides an
overview of protesting reactions and arguments against implementing legislation similar to SB 1070 in
the US. See Fernandez, H. (2010). Fighting Back Against Copycat Immigration Laws Like Arizona’s.
Washington, DC: Center for American Progress.

! |Information about these plans were made public in February 2011, which is outside the timeframe
set for data collection in my dissertation. Due to the enormous impact they have on the political
discourse of immigrant youth integration, these most recent developments are mentioned.
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passing all provisions of SB 1070 would increase "the intrusion of police presence into the
lives of legally present aliens (and even United States citizens), who will necessarily be
swept up."™"* Due to the tension created by the legislation, many immigrants — both
documented and undocumented — are leaving Arizona, which poses a serious challenge for
Arizona’s future prosperity. Indeed, the focus of political and public discourse on immigration
shifts back and forth between questions about possible human rights violations and serious
economic repercussions which Arizona might face. The future of Arizona business is now
threatened by national and international protests against the new immigration law, which
involve boycotts of contracts and conventions by businesses, investors and tourists from
other states and countries. Economists estimate that as a result of the controversies over SB
1070 and current social and political divisions, the overall annual losses (i.e. in sales or
wages, taxes) may reach as high as $54bn per year.>*?

On the other hand, broad public support for Arizona’s strict immigration law has not
waned. Reports of nationwide anti-immigrant organizations have long fueled anti-immigration
sentiment in Arizona, creating fertile ground for strict legislation. The strongest arguments in
favor of the new legislation cite the purportedly huge costs of keeping undocumented
immigrants who pose a threat to US security. Although pro-immigration groups claim that SB
1070 supporters are using faked data to make their case, in 2010 more than 60% of
Americans reportedly approved of the strict immigration law and more than 20 states plan to
introduce bills similar to Arizona’s.*** Consequently, we are already well beyond an isolated,
distinct discourse on immigration limited to one state. The new wave of activism against
federal immigration law which Arizona’s actions inaugurated seems to be infecting other

states as well.>*® The rhetoric of “Arizonification,”*®

a newly-coined term, seems to be
spreading across the whole nation. States are being challenged to take a position for or
against strict immigration enforcement measures. The turmoil is inspired by the state which,
as Morton M. Kondracke puts it, “has recently become renown for Minuteman vigilantism,

death threats against politicians and judges, talk-radio demagoguery, and bullying of Latinos

*2 | acey, M. (2011, February 23). Arizona Lawmakers Push New Round of Immigration Restrictions.

The New York Times.

>3 Arizona Employers for Immigration Reform (n.d.). Presentation: Avoiding Arizona Immigration
Mistakes.

>14 According to FBI crime statistics, crime declined in Arizona over the last decade even as the
immigrant population increased.

Fernandez, H. (2010). Fighting Back Against Copycat Immigration Laws Like Arizona’s. Washington,
DC: Center for American Progress.

°15 Chishti, M. and Bergeron, C. (2011, January 18). States Assert New Activist Immigration Role in
Altered Political Landscape. Migration Information Source.

In fact, the activism is the result of a longer process of states and cities usurping more power to
enforce immigration law; for an analysis see Varsanyi, M. W. (2009). Rescaling the “Alien,” Rescaling
Personhood: Neoliberalism, Immigration, and the State. Working Paper 173. San Diego, CA: Center
for Comparative Immigration Studies.

*'® The term Arizonification was coined by the editor of the Capitol Hill Roll Call, Morton M. Kondracke.
See Kondracke, M. M. (2011, January 18). ‘Nativist Lobby’ Is Winning on Immigration. Roll Cal.
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and rival politicians.” Time will only tell to what extent other states view Arizona’s immigration
policies as a pattern to imitate or to boycott. It is quite possible that the immigrants leaving
Arizona for immigration gateways may inspire similar strict anti-immigration measures and
state activism. Consequently the dialogue recently begun on integration in the US may once
again be overshadowed by the discourse on immigration enforcement rather than network-
building for the integration of immigrant youth, unless comprehensive immigration reform
from the federal government manages to resolve the tensions which have divided Arizona

and the rest of the nation.

4.4  The European Union

4.4.1 EU Scale of Diversity

The enlargement of the European Union in 2004 and in 2007 by twelve new member
states has definitely contributed to an intensification of the debates about the EU as a
multicultural entity, sometimes compared to that of the US. As noted by Belgian researcher
Marco Martiniello in 2006, “diversification of diversity,” an expression originally used by
Hollinger in reference to the cultural landscape of the US, could now easily be applied to the
EU.*'" The present EU, consisting of 27 member states,**® with candidates for membership
on a waiting list, is a showcase for even more diverse migration groups and consequently
greater challenges to integration management across the EU. The diversity in the EU is
reflected both in the cultural diversity of its member states and in their various levels of
immigration. The new EU member states, like Poland, have only recently been faced with
immigration. Others, like Germany, have dealt with immigration and integration challenges
for many years, but are still discussing and modifying their integration policies.

“Diversity of diversification” in the EU is best reflected in immigrant population in the
EU. The number of all foreign citizens in the EU amounted to 30.8 million (6.2% of the total

8.5'° As Stavros Lambrinidis, Vice-President of the European

population) as of January 200
Parliament points out, “this number could make up a 28th Member State" and would be the
seventh largest in size.** More than one third (11.3 million) of foreign citizens came from the

EU member states. However, the proportion of foreign citizens varied significantly across the

> Martiniello, M. (2006). How to Combine Integration and Diversities: The Challenge of an EU

Multicultural Citizenship. In R. Lewis, Multiculturalism Observed: Exploring ldentity (31-48). Brussels:
VUB Press, p. 31.

Hollinger, D. A. (1995). Postethnic America: Beyond Multiculturalism. New York, NY: Basic Books.

*18 “The EU member states” will be used throughout the paper in reference to current 27 member
states of the European Union.

> Foreign citizens refer to persons who are not citizens of the country in which they reside. They also
include persons of unknown citizenship and stateless persons.

520 European Integration Forum. (n.d.). Summary Report of the Third Meeting 24 — 25 June 2010,
Brussels.
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countries between 0.1% in Romania, Poland, Bulgaria and Slovakia to 43% in Luxembourg
(see graph 9). Therefore, each EU country must be examined separately in terms of its
experience with migration. In 2008 more than 75% of all foreign citizens in the EU27 lived in
Germany (7.3 million), Spain (5.3 million), the United Kingdom (4.0 million), France (3.7

521

million) and Italy (3.4 million).”*> Germany, Spain and the United Kingdom were also the

countries with the largest absolute numbers of young non-EU foreigners aged 15-29 (1.8,

522
7.

1.4, and 1.25 million respectively) in 200

Graph 9 Population of Foreigners in the EU27 Members States, 2008
(in %)
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The land of origin of foreign citizens varies greatly between the EU member states. In
six member states, the largest single group of foreign citizens accounted for more than 30%
of the total foreign population in the EU. The highest percentage of foreign citizens from one
single country was registered in Greece (64% of foreign citizens were from Albania),
Slovenia (47% from Boshia and Herzegovina), Hungary (37% from Romania), and

Luxembourg (37% from Portugal).

*2L yasileva, K. (2009). Citizens of European Countries account for the Majority of the Foreign

Population in EU-27 in 2008. Eurostat Statistics in Focus, 94. Luxembourg: Publications Office of the
European Union.

°22 Eyropean Commission, Directorate-General for Education and Culture (2009). EU Youth Report
2009. Luxembourg: Office for Official Publications of the European Communities.
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In light of this diversity of experience and different national modes of integration within
the European Union, it would be impossible to specify one common mode of integration
across all EU countries. Nevertheless, the EU is developing a common immigration policy
according to the principle of subsidiarity and with respect to differences in legal systems and
transposition in different EU member states. As part of its immigration policy the EU can
provide some instruments of support for local integration measures, which can be considered
significant milestones for the European dialog on the management of immigrant integration.

Mobility and demographic changes in the European Union are the main factors
driving the development of migration and integration strategies in Brussels. In fact, there is a
relatively high net migration rate in the EU, which in 2008 was almost three times higher than
the rate of natural population growth.>*® Moreover, immigrants, especially those in the
younger generations, have become a necessity for the EU in view of the aging EU population
and a projected decrease in the EU working-age population (between 15-64 years of age)
from 67.2% in 2007 towards about 57% of the total in 2050.°%* Already in 2006 “receiving and
integrating migrants into Europe” were considered one of the key policy responses to

demographic changes.*®

4.4.2 EU Mode of Integration

Nevertheless, there is no common EU integration policy which is binding for all EU
member states, as integration policies still remain within the competencies of the member
states. Integration measures are steered at the EU level by the Open Method of Coordination
(OMC).**® The EU revisions of the implementation of national action plans in integration
policies in each EU member states can theoretically put them under peer-pressure to take
actions for reaching the goals of the EU mode of integration.

Like other EU member states, both Poland and Germany are under the same
umbrella of general European Union’s immigration policies. The area of integration policy

remains within the competencies of the Directorate General Justice, Freedom and

523 uNet migration” is understood as a difference between the number of immigrants and the number of
emigrants.

°24 European Commission, Directorate-General for Education and Culture, (2009). EU Youth Report
2009, op. cit.

As of 2007 young people aged 15-29 constituted 19.4% of the total population within the EU. A
Erojected share of young people in 2050 is estimated at 15.3% of the total population.

%> Commission of the European Communities. (2006). The Demographic Future of Europe — From
Challenge to Opportunity. COM(2006) 571 final.

°% Regarded as a supranational governance tool, the Open Method of Coordination (OMC), exercised
in the EU, is a form of EU soft law, which does not require the EU member states to change their
legislation but only to exchange information, run consultations and reach agreement on the
implementation of common EU objectives concerning a given policy.
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Security of the European Commission. **’ The policy areas on immigrant youth and their
labor market integration are at the crossroads with other indirect EU policies in education
(within the competencies of the European Commission's Directorate-General for Education
and Culture (DG EAC) and employment (within the competencies of the European
Commission's Directorate-General for Employment, Social Affairs and Inclusion).>*®
Assessing the quality of coordination between these units goes beyond the scope of this
paper. However, the tools which they use to facilitate integration management in the EU
member states and their cities are presented below.

The development of the EU integration framework began only quite recently. After the
Treaty of Amsterdam in 1997, which for the first time established the competencies of the
European Community for immigration and asylum, the Tampere Program is considered the
first step toward creating a common EU immigration policy. Its beginning dates back to 1999
when the European Council in Tampere agreed on the necessary elements for immigration
policies, like ensuring “that migrants benefit from comparable living and working conditions to
those of nationals.” Moreover, the European Council emphasized the need for “the
approximation of national legislations on the conditions for admission and residence of third
country nationals.”® The results of Tampere agenda were presented in the Communication
from 2000 which recognized a common responsibility on the part of the EU member states
for network building among different sectors at the local level. As the Communication states,
“micro-level actions” should be based on partnerships between regional and local authorities
and their political leaders, especially from larger towns where immigrants usually settle.
Accordingly, for the first time the crucial role of cities as practical work sites for integration
has been officially recognized in the EU integration framework.>*° Ever since then the EU has
been slowly gaining more importance in complementing the primary responsibility of its

member states for the management of immigrant integration.

°2" Formerly there was a Directorate-General Justice, Freedom and Security. As of 1% July 2010 that

DG is divided into: DG Justice and DG Home Affairs. DG Justice consists of three directorates: Civil

Justice, Criminal Justice, and Fundamental Rights and Citizenship. DG Home Affairs is similarly

divided into three directorates: Internal Security, Immigration and Asylum, and Migration and Borders.

°2 |n 2008 the DG Education and Culture opened a debate on how education policies could solve

integration challenges for immigrant youth (Green Paper on "Migration and Mobility: Challenges and

Opportunities for EU Education Systems"). The Commission undertook public consultations, the

results of which were released at the end of 2009. The following issues were identified as priorities:

- Closing the gap in school achievement between immigrant children and their peers;

- Accommodating increasing numbers of pupils with different mother tongues and cultural

perspectives;

- Developing school methods of building intercultural skills;

- Adapting teaching skills and building bridges with migrant families and communities;

- Preventing schools from becoming segregated and improving equity in education.

See European Commission. (2009). Results of the Consultation on the Education of Children from a

Migrant Background SEC(2009) 1115 final.

°29 Commission of the European Communities. (2000). Communication from the Commission to the

5ng)uncil and the European Parliament on a Community Immigration Policy. COM(2000) 0757, p. 1.
Ibid., p. 20.
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The development of integration actions at the EU level can be divided into the
following five- year stages: the Tampere Council meeting and EU actions which followed
(1999-2003), the Hague Program (2004-2009) and, currently, the Stockholm Program (2010-
2014). These developments have resulted in EU measures in three subfields of the EU
integration framework: 1) binding and non-binding policies (hard and soft laws), 2) network
building and 3) financial support.>**

The binding normative framework refers to the EU acquis, which sets minimum
standards on the admission and integration of different categories of third-country
nationals.>®” The directives for residence security, equal treatment and some socio-economic
rights for the immigrants who want to come to EU countries have thus far been implemented.
Only the most recent and controversial Blue Card directive is still under review.>* The Blue
Card directive is supposed to be an instrument to encourage the inflow of highly skilled
workers, giving them a right to work and live in any EU country, except for Denmark, Ireland,
and the United Kingdom. The directive has been rightly criticized as one of the measures
which actually hinders the integration of resident immigrants into the local labor market.>** In
fact, the directive diverts attention away from the immigrant youth residing in the EU
countries and instead towards the integration of potential “ready made,” highly skilled
workforce from abroad. Such a strategy does not apply any Positive Youth Development

strategies for using immigrant potentials, already existing in a given country. The Blue Card

*3 Elisabeth Collett, the EU policy analyst, distinguishes three main strands in the EU work on

immigrant integration: 1) the normative framework, 2) the framework for exchange of information and
experience, and 3) the funding of integration projects. In my dissertation Collett’s analysis has been
extended by the recent Community actions in 2009/2010.

Collett, E. (2008). What does the EU do on Integration? Brussels: European Policy Center.

°% The acquis in reference to different categories of immigrants is ruled by the following directives:

- Family reunification: Council Directive 2003/86/EC of 22 September 2003 on the right to family
reunification;

- EU long-term resident status: Council Directive 2003/109/EC of 25 November 2003 on a long-term
resident status for third country nationals who have legally resided for five years in the territory of a
member state;

- Students: Council Directive 2004/114 of 13 December 2004 on the conditions of admission of third-
country nationals for the purposes of studies, pupil exchange, unremunerated training or voluntary
service;

- Researchers: Council Directive 2005/71 of 12 October 2005 on the facilitation of the admission of
researchers into the EU.

°% Blue Card for highly-skilled workers: Council Directive 2009/50/EC of 25 May 2009 on the
conditions of entry and residence of third-country nationals for the purposes of highly qualified
employment. The directive had to be implemented by all EU member states by June 2011. Neither
Poland nor Germany has implemented the Blue Card directive yet.

The term Blue Card was coined by the European think tank Bruegel, inspired by the United States'
Green Card. See Bruegel. Home page: http://www.bruegel.org/

*% The debate was brought to the attention of the public during the conference “Mobility and
Inclusion,” organized by the Heinrich Boell Foundation in Berlin in February 2010. During the
conference EU alternative strategy to the blue card scheme was proposed. One of the interesting
postulates referred to investing in young immigrants. According to the proposed paper, the EU should
ensure that the “native” labor force, including the resident migrant population, is properly trained and
integrated into the labor market. See Parkes, R. and Angenendt, S. (2010). After the Blue Card. EU
Policy on Highly Qualified Migration. HBS Discussion Paper. Berlin: Heinrich Boell Foundation.
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Directive is a warning sign that the international focus on some assumed EU integration
measures for a specific group of immigrants may ignore the integration needs of others and
overshadow existing important soft laws, which facilitate integration measures at the local
level. These soft laws within the EU non—-binding normative integration framework aim at
establishing a common interpretation of the process of immigrant integration and EU key
priorities for integration actions in all EU member states.

Common Basic Principles (CBPs) for Immigrant Integration Policy in the EU represent
one of the soft laws on integration, in which integration is defined as “a dynamic, two-way
process of mutual accommodation.”** CBPs were proposed in the Hague Program and
adopted by the European Council in 2004 in order to inaugurate a more coherent European
framework on the integration of third-country nationals (non-EU citizens). CBPs are a non-
binding set of basic guiding principles on the basis of which EU Members can judge and
assess their own integration efforts. The principles refer to the core eleven points, which

have already given rise to other supportive integration mechanisms still in development:

1. Integration is a dynamic, two-way process of mutual accommodation by all

immigrants and residents of Member States.

2. Integration implies respect for the basic values of the European Union by every

resident.

3. Employment is a key part of the integration process and is central to the
participation of immigrants, to the contributions immigrants make to the host

society, and to making such contributions visible.

4. Basic knowledge of the host society’s language, history, and institutions is
indispensable to integration, enabling immigrants to acquire this basic knowledge is

essential to successful integration.

5. Efforts in education are essential in preparing immigrants, and particularly their

descendants, to be more successful and more active participants in society.

6. Access for immigrants to institutions, as well as to public and private goods and
services, on an equal basis to national citizens and in a non-discriminatory way is

an indispensable foundation for better integration.

7. Frequent interaction between immigrants and citizens of the Member States is a

fundamental prerequisite for integration.

8. The practice of diverse cultures and religions is guaranteed under the Charter of
Fundamental Rights and must be safeguarded, unless practices conflict with other

inviolable European rights or with national law.

°% See 1% point of the CBPs in Council of the European Union. (2004, November 19). 2618th Council
Meeting. Press Release, Council Document 14615/04.
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9. The participation of immigrants in the democratic process and in the formulation of
integration policies and measures, especially at the local and regional levels, is a

key to effective integration.

10. Mainstreaming integration policies and measures in all relevant policy portfolios and
levels of government and public services is an important consideration in public
policy formation and implementation. The principle of engaging civil society is also

endorsed.

11. Developing clear goals, indicators and evaluation mechanisms are necessary to
adjust policy, evaluate progress on integration and to make the exchange of

information more effective, so as to transfer good experience.>*®

The above list clearly shows that the CBPs encompass all aspects of immigrant
integration: structural, cultural, interactive and identificational elements. Some CBPs
postulates are of special interest for this paper: postulates on immigrant employment,
education, language, and finally mainstreaming integration measures (points 3, 4, 5, and 10
of the CBPs). These points are considered the most crucial for the successful application of
Affirmative Integration Management to the integration of immigrant youth into the labor
market. A successful mechanism for monitoring the stages of the implementation of CBPs in
the EU member states does not yet exist. However, the future development of such
monitoring is supported by two other tools within the EU integration framework: network
building and funding for integration projects.

In the 2005 Common Agenda for Integration the European Commission proposed a
set of concrete measures and mechanisms to put the Common Basic Principles into
practice.>®” The Agenda outlines new and already existing measures for networking and
exchanging best practices for integration: the network of National Contact Points on
Integration (since 2003) and Annual Reports on Immigration and Integration (since 2004),
Handbook on Integration for Policy-Makers and Practitioners (since 2004), European Web
Site on Integration (since 2009) and the European Integration Forum (since 2009).

The National Contact Points on Integration (NCPs) were created back in 2003°* as
an EU-level intergovernmental network of governmental experts from the EU member states

in charge of national integration policy. As the Common Agenda states, “NCPs will continue

*% This is only a summary of the full version of the Common Basic Principles (CBPs) for Immigrant

Integration Policy provided by the European Policy Center. EPC (European Policy Center) and KBF
(King Baudouin Foundation) Multicultural Europe Team. (2005). Beyond the Common Basic Principles
on Integration: The Next Steps. Issue Paper 27. Brussels: European Policy Center, pp. 4-5.

°3" Commission of the European Communities. (2005). A Common Agenda for Integration. Framework
for the Integration of Third-Country Nationals in the European Union, COM(2005) 389 final.

°% Commission of the European Communities. (2003). Communication from the Commission to the
Council, the European Parliament, the European Economic and Social Committee and the Committee
of the Regions on Immigration, Integration and Employment. COM(2003) 336.
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to play an important role in monitoring progress across policy fields and in ensuring that
efforts at national and EU level are mutually reinforcing.” They are supposed to contribute to
the exchange of information and best practices and to identifying priority areas in integration
management.®* Three Annual Reports (2004, 2006, and 2007) on Immigration and
Integration have been prepared thus far as a result of the cooperation of NCPs. The reports
summarize the actions taken by the EU member states to reach CBPs and contribute to the
exchange of best practices in integration, which has turned out to be central to publishing the
Handbooks on Integration.

The idea of developing a Handbook on Integration for Policy-Makers and Practitioners
came from the EU member states at the Thessaloniki European Council in June 2003. The
Handbook is supposed to serve as a guide for policymakers and practitioners in developing
and promoting integration management. The three editions of the Handbook were prepared
by the Migration Policy Group (MPG), an independent consultant to the European
Commission. *** The Handbooks are based on the cooperation of the European Commission
with the National Contact Points on Integration, particularly on the outcome of technical
seminars hosted by the ministries responsible for integration in different EU member states.
They consist of theoretical input on the subject of integration as well as practical
methodological guidelines, including challenges and solutions for integration management,
especially in the area of actions recommended in the CBPs.>** The subject of gaining
immigrant youth entry into the labor market has also found a place in the third edition of the
Handbook on Integration (2010) as the final issue discussed.

It is probably still too early to evaluate the impact of the Handbooks on the
development of local integration initiatives. The fact that the handbooks have been translated
into all EU languages should facilitate dissemination of their postulates among local
integration stakeholders. The Handbooks have developed the community of practitioners
across the EU, whose work is supposed to be continued within other integration measures of
the Common Agenda, namely integration websites and meetings of the European Integration

Forum.

*% The National Contact Points are to provide information on the state of the implementation of the

CBPs, which present the outcomes in a subjective way. A more objective EU guided monitoring
mechanism, which would also benefit the labor market integration of immigrant youth, might be more
useful.

>0 pyblished in 2004, 2007 and 2010, respectively.

> The Handbooks cover practices and lessons learned in reference to specific thematic subjects:

- “substantive” topics: civic participation, urban housing, economic integration, acquisition of nationality
and practice of active citizenship, immigrant youth, education and the labor market;

- “methodological” topics: strategies and governance approaches used for implementing successful
integration strategies in reference to: the introduction of newly arrived immigrants and refugees,
indicators for measuring integration, mainstreaming, integration governance, awareness-raising, and
migrant empowerment, dialogue platforms. See European Commission, Directorate-General Justice,
Freedom and Security. (2010). Introduction. In Handbook on Integration for Policy-Makers and
Practitioners (3rd ed.) (pp. 8-12). Brussels: Directorate-General Justice, Freedom and Security, p. 8.
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The European Web Site on Integration (EWSI), which was launched in April 2009,
provides a platform for networking on supporting immigrant integration, aiming to exchange
policies and practices with other policy makers and practitioners with similar interests and
fields of integration work. | would describe the website as an ongoing online integration
handbook. In fact, the website is continuously updated by contributors from the European,
national, regional and local levels of integration work: international organizations, EU civil
society networks, academics and policy experts, and business and social networks. As one
can read on the website, the integration portal serves as a documentation facility, on-line
data collection tools for good practices, and finally a platform for the direct exchange of
information between stakeholders.>** The EWSI helps find project partnerships, funding,
current research reports and offers an online forum. It is questionable whether the website is
used on daily basis as a communication tool between integration stakeholders across the
EU.>® Currently it functions at least as a widely accessible and clearly structured navigation
tool for integration networking among the EU member states, which is very useful at a time
when there is a boom in integration research, networks and online platforms in Europe. Only
time will tell whether the EWSI actually fulfills its ambitious plans to become “Integration at
your fingertips” and to focus a bit more specifically on networking for immigrant youth.>**

Parallel to the establishment of the EWSI in April 2009 the development of the
European Integration Forum started. The Forum is a consultation mechanism between the
civil society and the European Commission in cooperation with the European Economic and
Social Committee. The Forum enables the European and national civil society
organizations>* and representatives of the NCPs to exchange opinions, run consultations
with the representatives of national institutions, and prepare recommendations and own-
initiative reports to support the EU Agenda on integration. At the time of writing there have
been three meetings so far. None of them have specifically dealt with the integration of
immigrant youth into the labor market. However, relevant subjects, such as labor market
discrimination against immigrants, brain waste, and a proper dialog between teachers and
educators for education of immigrant children, have been discussed as priorities for the EU
integration agenda. Like the EU Integration Website, the EU Forum is still a new tool for
integration mainstreaming among stakeholders at all levels, whose success remains to be
seen.

Besides the above mentioned instruments for networking on integration within 2005
Common Agenda on Integration, other efforts have been made to cooperate at both national

and local levels in the EU. One of these instruments is the European Migration Network,

**2 5ee European Web Site on Integration (EWSI). Home page: http://ec.europa.eu/ewsi/

>%3 While | am writing the last update on the Forum was registered almost a year ago.

>* Directorate-General Justice, Freedom and Security. (2010), op. cit., p. 17.

*® These are mostly EU umbrella organizations, which have memberships in the EU member states. It
is assumed that small local NGOs lack financial resources for participation in such meetings.
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which was first launched in 2003 as a pilot project >*°

and currently functions as a permanent
structure under the direct responsibility of the Directorate General for Home Affairs. The
Network aims to cooperate transnationally in order to support EU policymaking in the areas
of migration and asylum. It consists of the EU member states’ national governments:
seventeen members (including Germany) and five observers (including Poland). The
initiative requires that its members develop a national network, which would monitor a
particular migration or asylum topic. Although integration policy is not the primary focus of the
network, the country reports and the EMN comparative report on policies of reception and
integration arrangements for immigrants and unaccompanied minors may contribute to the
EU member states’ involvement in the integration of young immigrants.

Integrating Cities is another measure outside the framework of the EU Agenda 2005
worth mentioning.>*’ The program was launched in Rotterdam in 2006 in the form of a
partnership between the network of European cities Eurocities and the European
Commission’s DG Justice, Freedom and Security, to work on the implementation of CBPs at
the local level. The cooperation was based on a series of conferences promoting integration
of immigrants in urban areas.>*® The process has led to the development of Eurocities
Charter on Integrating Cities, signed by the mayors of 17 cities. The Charter commits its
signatories to promoting immigrant integration among policy-makers, service providers,
employers and buyers of good and services. Among other postulates, the Charter recognizes
the following needs for action in reference to immigrant youth and their integration into the
labor market:

- support equal access for migrants to services to which they are entitled, particularly to
language learning, employment, and education;

- reflect our city’s diversity in the composition of the city’s workforce across all staffing
levels;

- ensure that all staff, including staff with a migrant background, experience fair and
equal treatment by their managers and colleagues; and respect diversity and equality
issues.>*

The Charter is at the same time an example of a bottom-up EU initiative, which calls
for the commitment of EU institutions to all three fields of action: anti-discrimination

legislation and diversity policies, integration funding, and benchmarking. The initiative also

*% The European Migration Network (EMN) was launched in 2003 as a pilot project by the

Thessaloniki European Council (2003). The current approach of the EMN was established in 2008,
see Council of the European Union. (2008). Council Decision of May 14, 2008 establishing a
European Migration Network 2008/381/EC.

*¥" See Integrating Cities home page: http://www.integratingcities.eu/

>*® Rotterdam 2006, Milan 2007, Berlin 2009, London 2010.

*%9 Eurocities Charter on Integrating Cities. Retrieved from Integrating Cities home page
http://www.integratingcities.eu/
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proves that horizontal cooperation at local levels across the EU member states is
possible.>*°

Finally, a financial support system for integration projects constitutes the third subfield
of the EU integration framework. A number of EU financial instruments, tailored to a specific
target groups and project goals, can also support the integration of immigrant youth into the
labor market.

The financial mechanism for integration measures started with the Preparatory
Actions for the Integration of Third-country Nationals - INTI (2003-2006), which promoted
transnational cooperation for the integration of people who are not EU citizens. More
specifically, the program aimed to foster a dialogue with civil society, develop integration
models, evaluate best practices, and set up a network in the field of immigrant integration at
the European level.>*! A relatively small budget of €18 million was granted to support
transnational projects between several EU member states. The involvement and financial
support was not equally distributed across all countries. Especially the new EU member
states (among them Poland) were not represented enough in comparison to the largest
beneficiaries of the project like Italy or Germany.*>?

The INTI experience led to the establishment in 2007 of the European Fund for the
Integration of Third Country Nationals, also known as the European Integration Fund (EIF).
This program benefits from more extensive financial support, with a budget of €825 million
for the period 2007 — 2013, as planned in 2005 Common Agenda for Integration. The Fund
supports the implementation of integration processes of third country nationals into the EU
member states, of activities to develop, monitor and evaluate integration measures for the
third country nationals, and supports the exchange of information and best practices and co-
operation between integration stakeholders within a given EU member state and with other
EU Countries. The EIF budget is divided among bids for calls for proposals and tenders for
community action proposed and managed by the Commission and national programs, which
are managed by the EU member states.>* According to the Commission’s strategic
guidelines and following consultations with the Commission, each beneficiary state was
supposed to develop their own multi-annual programming strategy (2007-2013) for the use of

the resources they receive each year.

>0 Eor more on the role of cities for immigrant integration see chapter 5.

1 For example, the aforementioned Eurocities network was one of the beneficiaries of the INTI
Program.

2 A lack of information about the INTI program, a comparably low number of third-country nationals,
consequently a low level of awareness about integration problems as well as a comparatively low
number of NGOs specialized in the field of integration are considered the main reasons for low
involvement on the part of the new member states in the activities supported by the INTI program.
Directorate-General Justice, Freedom and Security. (2009). Final Report. The Evaluation of the INTI
Program.

553 Only 7% of the total annual resources each year are allocated to community action, the rest is
spent on national programs.
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The European Refugee Fund (ERF) is currently the second important financial
support system for integration. Similar to the EIF program, it functions on the basis of
community action and national programs.>>* The budget of €566 million for the Program
2008-2013 is distributed among the EU member states on the basis of criteria relating to the
number of asylum seekers and persons benefiting from international protection in a given EU
country.>> Among other priorities the ERF supports the efforts of the EU member states to
grant reception conditions and potential integration into the labor market to refugees,
displaced persons and the beneficiaries of subsidiary protection.>*

The third complementary support program for integration management of immigrant
youth on the labor market is the funding managed by the DG Employment, Social Affairs and
Inclusion within the European Social Funds (ESF) program.>®’ The ESF is one of the EU
Structural Funds, set up as early as 1957 to reduce differences in prosperity and living
standards across the EU member states and regions. ESF Funding is spread across the EU
member states and regions, in particular those where economic development is less
advanced. The community initiative Equal (2000-2006) was implemented within the ESF until
2008, supporting the development of actions to prevent discrimination against immigrants on
the labor market. The new Progress program 2007-2013, which is managed by the
Commission in the form of calls of tenders and proposals continues to complement the
previous EQUAL program, focusing on employment, social inclusion and protection, working
conditions, non-discrimination and gender equality.

All of the above mentioned financial mechanisms, which are run by two EU DGs: DG
Home Affairs and DG Employment, Social Affairs and Inclusion, are considered the main EU
stakeholders in the integration of young immigrants into the labor market. They are also

complemented by a number of other sources of EU funding.>*® Some financial sources come

5% Only 10% of the total annual resources each year are allocated to community action, the rest is

sspent on national programs.

°° The European Refugee Fund has been in place since 2000. Currently, the third phase of the Fund
is running within the Program 2008-2013.

*% Other objectives of the ERF actions involve: fair and effective asylum procedures and resettiement
of UNHCR recognized refugees; emergency action, promotion of good practices in the field of asylum,
protection of the rights of persons requiring international protection; and improvement of the work of
asylum systems in the EU member states.

**"n 2011 the DG changed its name from DG Employment, Social Affairs and Equal Opportunities to
DG Employment, Social Affairs and Inclusion.

%8 A good overview of the EU integration projects and funding opportunities has been compiled in the
volume European Commission, Directorate-General for Research. (2009). Moving Europe: EU
Research on Migration and Policy Needs. Luxembourg: Office for Official Publications of the European
Communities.

The following projects were founded within the 7th Framework Program in relation to immigrant youth:
- EDUMIGROM - Ethnic Differences in Education and Diverging Prospects for Urban Youth in an
Enlarged Europe;

- EUMARGINS — On the Margins of the European Community. Young Adult Immigrants in seven
European Countries;

- GEITONIES - Generating Interethnic Tolerance and Neighborhood Integration in European Urban
Spaces.
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from the European Regional Development Fund of the DG Regional Policy>*® or the DG
Education and Culture, which engages in immigrant integration by supporting the Lifelong
Learning Program and the Youth Program.>®

If one would like to apply Heckmann’s terminology for national integration modes to
the EU perspective, all three pillars of the EU integration framework — policies,
mainstreaming, and funding — can be considered a specific EU mode of integration. This
integration mode is not free of conceptual traps and some shortcomings, constantly revised
at ministerial conferences and by European think-tanks.>®*

One of the controversies refers to the language which is used for immigrants. In fact,
the terminology used in the EU law determines the national and local integration actions,
restricting the available funds to specific target groups. Many terms have been used in EU
policies and legislation in reference to immigrants such as labor migrants, family members
admitted under family reunion arrangements, refugees, and persons enjoying international
protection. As evidenced by the above analysis of the EU integration strategy, the
controversial term “third country nationals” (TCNs) is commonly used today for immigrants.
For example, the official target group of the European Integration Fund are legally resident
“third-country nationals, who are defined as any persons who are not nationals of an EU
member state.”®? This definition of immigrants excludes naturalized immigrants and EU-EEA
intra migrants, who should not be overlooked in EU steps toward immigrant integration.>®
These groups seem to have been ignored in the CBPs postulates, which only targets
immigrants outside the EU. In fact, the European ideal of equal opportunity for all EU citizens

in any EU member state is still far from a reality.>*

> For example see the European Program for Urban Sustainable Development (URBACT) project

supporting EU city networks and their integration strategies.

%9 There are four sub-programs of the Lifelong Learning Program, which fund projects at different
levels of education and training for EU Nationals: Comenius for schools, Erasmus for higher
education, Leonardo da Vinci for vocational education and training, Grundtvig for adult education.
The Youth Program support projects related to intercultural education, school integration of migrant
pupils and social inclusion for disadvantaged youth.

For more on the role of the EU programs and Actions within the field of education of immigrant
children and youth see European Commission. (2008). Green Paper: Migration and Mobility:
Challenges and Opportunities for EU Education Systems, SEC(2008) 2173.

*%1 30 far four EU Ministerial Conferences on Integration have taken place in the EU: Groningen 2004,
Potsdam 2007, Vichy 2008, Zaragoza 2010.

The Migration Policy Group or the European Policy Center are examples of EU think-tanks active in
the field of EU integration policies.

*%2 See Glossary on the website of the European Migration Network: http://emn.intrasoft-
intl.com/Glossary

> Throughout the dissertation the term “EU-EEA intra migrants” for immigrants from EU and EEA
countries is used only in cases when legislation differences between them and other immigrants need
to be discussed. In all other cases the general term “immigrants” will be applied to both groups.

*** Thanks to the provisions of migratory mobility of EU citizens, EU-EEA intra migrants are thought
not to require extra integration measures. However, there are groups that need support, particularly
with regard to education, vocational training and enabling their children to enter the labor market.
For more on the need to integrate EU-EEA intra migrants in the new host society see Bosswick W.
and Heckmann F., op. cit., p. 19.
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Similar controversies about EU terminology concern the existing dividing lines
between target groups of the two aforementioned EU funding programs, which often hinder
the effectiveness of local integration programs. In fact, the beneficiaries of international
protection cannot get assistance from the European Integration Fund as they fall under the
European Refugee Fund. This division was made in the Hague Program in 2004, which split
the procedures for dealing with immigrant integration into two strains: those for refugees and
those for others.>®

Finally, persons with unregulated status cannot be formally funded by any of the EU
financial mechanisms. These restrictions make target groups of the EU Integration Fund
quite limited. As the interviews in both Germany and Poland show, these EU conditions have
been very problematic for practical work at the local level.>®

Restricting integration programs to only one group of beneficiaries is often very
difficult for both practical as well as humanitarian reasons. For practical reasons, quite often
a wider range of immigrants unofficially benefit from projects officially aimed at just one target
group.>®” For humanitarian reasons, making differences between people on the basis of their
migration status does not seem an appropriate strategy to integrate immigrants into the local
environment. Similar difficulties with division lines among immigrants apply to education
mobility. EU-EEA intra migrants can enjoy many more privileges granted by EU study
exchange programs in comparison to third country nationals who are excluded from certain
educational benefits.*®® The EU mode of integration should be more inclusive especially with
regard to immigrant youth.

The DG Education has already made an attempt to expand the target groups of
integration activities for immigrant youth. In its recent study on migration the terms “children
from a migrant background,” “children of migrants” and “migrant pupils” are used to refer to

the children of all persons living in an EU country where they were not born, irrespective of

°% Common European Asylum System (CEAS), developed in Tampere 1999 and in Hague Program

2004 formulates common minimum standards for a fair and efficient asylum process, conditions for the
reception of asylum seekers, rules on the recognition of different statuses for international protection
of refugees, subsidiary and other forms of protection. With reference to immigrant youth integration it
might be criticized for its shortcomings in integration settings for asylum seekers. In fact, the EU
member states can decide whether to grant asylum seekers' access to freedom of residence and
movement, schooling in the mainstream classroom, the labor market, vocational training, and full
housing and healthcare options. Huddelstone’s report presents an interesting critical analysis of EU
integration measures for refugees.
Huddleston, T. (2010). EU Support for Integration: what about Beneficiaries of International
Protection? A User's Guide to EU Standards, Funds and Cooperation. Brussels: Migration Policy
Group.
*% The challenges for financing local activities with EU Funds are discussed in the case study
analysis, in chapter 5.
*" The restrictions often force integration practitioners to find room to maneuver in order to effectively
run their projects, for example by not including all data on actual participants in integration programs in
E&oject reports.

For example, as opposed to TCNs, EU-EEA intra migrants do not have to pay for a study semester
abroad in another EU country. For more on education programs for third country nationals see the
next subchapter.
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whether they are third country nationals, citizens of another EU member state or naturalized
citizens of the host EU member states.*® Unfortunately, no similar changes in the
terminology are foreseen in future developments of the EU integration mode, which could
ease the coordination of integration programs at national and local levels. However, a new
context for EU integration policy presents a more promising scenario for greater EU
involvement in the future in national and local integration processes of member states.

The forthcoming EU policy context is set by the European Pact on Immigration and
Asylum, which was adopted by the European Council in October 2008.°”° One of five basic
commitments of the Pact is the promotion of integration. The implementation of these
commitments is one of the tasks of the Stockholm Program, adopted in December 2009 by
the European Council. The Stockholm Program recognizes the potential that immigrants
bring to a host country, stating that “the successful integration of legally resident third-country
nationals remains the key to maximizing the benefits of immigration.”’* Moreover, the
commitment to a increased involvement of the EU in immigrant integration in the EU member
states should be supported by developing new instruments of cooperation: the European
Modules for Migrant Integration and European Indicators to evaluate the results of national
integration policies.>”* Finally, the Lisbon Treaty provides a new legal context for integration.
While the Treaty still excludes formal harmonization of integration policies, it allows the
European Parliament with the EU Council to provide incentives and support for integration
procedures of the EU member states.’”® This is a historical move towards the enlargement of
the EU competencies in the integration policies of the EU member states.

Time will only show to what extent the ambitious plans to tackle various aspects of
integration policies with these new instruments will improve the management of integration
measures for providing immigrant youth access to the labor market at national and local

levels of the EU member states.

569

. European Commission. (2008), op. cit.

Council of the European Union. (2008). European Pact on Immigration and Asylum 13440/08,
ASIM 72.

>"1 Section 6.1.5 of the Stockholm Program.

Council of the European Union (2010). The Stockholm Program — An Open and Secure Europe
Serving and Protecting the Citizens 16484/1/09 REV 1 JAI 866 + ADD 1.

2 Common European modules are intended to constitute an established point of reference that can
be adapted to different contexts and can contribute to the design of integration programs across
Europe.

See European Commission. (2010). Commission Staff Working Document. The Consolidation of the
EU Framework on Integration Report to the 2010 Ministerial Conference on Integration, SEC(2010)
357 final.

°3 “The European Parliament and the Council, acting in accordance with the ordinary legislative
procedure, may establish measures to provide incentives and support for the action of Member States
with a view to promoting the integration of third-country nationals residing legally in their territories,
excluding any harmonization of the laws and regulations of the Member States.” See Article 79.4 of
the Treaty of Lisbon.

European Union. (2007). Treaty of Lisbon Amending the Treaty on European Union and the Treaty
Establishing the European Community, 2007/C 306/01.
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4.4.3 EU Integration Frameworks for Education and L abor Market

The general EU integration policies, presented above, cannot be analyzed in
reference to citizenship, education, and labor market structure. They are unique for each EU
member state and will be discussed in reference to Poland and Germany in the next sections
of this chapter. However, the EU education and labor market frameworks within the Open
Method of Coordination set standards for the EU countries and may influence their
management of the process of integrating immigrant youth. It is beyond the scope of this
paper to analyze the entire EU education and employment strategy. Only particular areas of
the recently developed European Youth Strategy, Lifelong Learning Program, and the
European Employment Guidelines will be discussed as instances of the EU’s indirect
integration measures for immigrant youth.

The European Youth Strategy dates back to the first framework for European

574 575
2 5.

cooperation on the issue of youth from 200 and the European Youth Pact from 200
The Youth Pact is a political instrument which aims to promote the participation of young
Europeans in three main fields: employment, integration and social advancement; education,
training and mobility; and reconciliation of family life and working life. The EU for the first time
took into account the existence and circumstances of nhon-European youth residing in the EU
as part of the EU Youth Strategy in EU Youth Report 2009. The report provides numbers of
non — European immigrants and acknowledges their contributions and the need for
integration measures, focusing mainly on the EU funded project UP2Youth which targets
young immigrants' transition from school to work.>’® Moreover, the report draws attention to
the unequal access to opportunities by those with a migrant background, referring to them as
“third culture kids,” a rather controversial phrase.>”’

The EU Youth Report, which should be regarded as a milestone in addressing
immigrant youth at the EU level, is a supporting document for the new cooperation
framework outlined in the strategy Youth — Investing and Empowering from 2009. The

document presents new new EU youth strategy with eight fields for action (among them

>™ Council of the European Union. (2002, June 27). Resolution Regarding the Framework of

European Cooperation within the Youth Field, 2002/C 168/02.

375 During the meeting of the European Council in Lisbon (March 2000), the Heads of State and
Government launched a Lisbon Strategy aimed at making the European Union (EU) the most
competitive economy in the world and achieving full employment by 2010. The European Youth Pact
was adopted as part of the revised Lisbon Strategy in 2005. See Council of the European Union.
g2005). Presidency Conclusions 7619/1/05.

"® The UP2Youth project was funded under the 6th framework Program of the European Union from
May 2006 till April 2009 and involved research partners from 15 countries (Germany, Denmark,
France, Italy, Bulgaria, Slovenia, Portugal, Spain, Finland, Romania, Austria, Slovakia and Ireland),
For more see Directorate-General for Education and Culture (2009). EU Youth Report 2009.
Luxembourg: Office for Official Publications of the European Communities.

" As in the case of “third country nationals,” the prefix “third” establishes a controversial ranking of
youth. Employing such a categorization, the question arises who are the “first” and “second” youth with
a migration background?
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education, employment, and entrepreneurship), recognizing young people as one of the most
vulnerable groups in society and acknowledging the need for a youth policy. The proposed
youth policy is based on principles similar to those of the AIM policy proposed in my
dissertation. As the EU Council states, youth policy can only develop in cross-sector
cooperation at national and regional levels of policymaking.>”® Unfortunately, the EU Strategy
itself does not refer to immigrant youth directly.

In the field of education and training the EU youth supportive measures basically refer
to the Lifelong Learning Program, and various International co-operations in education and
training with non EU countries.’”® There are also common European frameworks and tools to
enhance the recognition and quality of competencies and qualifications, which by the same
token comprise the EU transparency education framework for non EU countries. The
European Qualifications Framework (EQF) establishes eight reference levels describing what
a learner knows, understands and is able to do, so-called “learning outcomes.” Each level of
national qualification in the EU member states should correspond to the EU reference levels,
ranging from basic (Level 1) to advanced (Level 8). This should ease a comparison between
national qualifications, enhance recognition of qualifications and ensure that people do not
have to repeat their education/training if they move to another country. The EQF applies to
all types of education, training and qualifications, from school education to academic,
professional and vocational. The recognition of foreign qualifications in all EU member states
is regulated by the Professional Qualifications Directive and supported by the EU NARIC
Network (National Academic Recognition Information Centers).>*

As regards EU employment strategies, the European Employment Guidelines set out
common binding regulations for the EU member states in reference to both young people
and immigrants. Accordingly, integrating immigrants and minorities is considered “particularly

essential.” The EU member states should guarantee that no young person is left behind

>8 |n addition, similar to the AIM principles, the EU Council warns against duplicating existing

integration mechanisms and calls for improving “knowledge-base and effective dissemination of best
practice.” See Commission of the European Communities. (2009). An EU Strategy for Youth —
Investing and Empowering. COM(2009) 200 final, p. 12.

> The following programs exemplify EU cooperation with third country nationals:

- Erasmus Mundus: enhancing quality in higher education through scholarships and academic co-
operation worldwide;

- Jean Monnet: promoting teaching and research on European integration;

- Tempus: building cooperation between the EU and neighboring regions;

- Edulink: capacity-building and regional integration in higher education in ACP (Africa, Caribbean and
Pacific) states and regions;

- Alfa: supporting co-operation between higher education institutions in the EU and Latin America.

*% European Parliament and Council. (2005). Directive on the Recognition of Professional
Quialifications 2005/36/EC.

The NARIC network is an initiative of the European Commission, created in 1984. The network
consists of national centers, which aim to provide information concerning the academic recognition of
diplomas and periods of study undertaken in other countries.

Other EU measures in the field of recognition of qualifications in the EU member states concern the
development of Europass, the European Credit System for VET (ECVET), and the European Quality
Assurance Reference Framework for VET (EQARF).
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without training or employment and that the employment gaps between third-country
nationals and EU citizens be reduced “in line with any national targets.”™®! Since the EU
Employment Policy is based on the Open Method of Coordination, these guidelines leave the
EU member states much room to maneuver. Fortunately, recent trends point to a further pro-
immigration discourse in EU employment strategies. The guidelines for 2010 call for a policy
of inclusive growth, “removing barriers to labor market participation especially for women,
older workers, young people, disabled and legal migrants.” The guidelines should be
implemented through National Reform Programs on the part of the EU member states,>®?
which will be monitored by the Commission. The Programs should be developed in
accordance with the EU labor market strategy of flexicurity and the new Europe 2020
Strategy for Jobs and Growth.>® First, the principle of flexicurity supports the transition of
workers into better jobs, "upward mobility" and the development of their talents.
Consequently it harmonizes with the Positive Youth Development strategy. Both strategies
could be complimentary in the EU member states’ policies for integrating immigrant youth
into the labor market. Secondly, the first target of Europe 2020 Strategy for Jobs and Growth

%84 Out of seven

refers to integration of immigrants and young people into the labor market.
"flagship initiatives” to reach the targets of Europe 2020 Strategy, three of them are
particularly important for immigrant youth integration into the labor market: Youth on the
Move, An Agenda for New Skills and Jobs, and European Platform against Poverty. The last
one refers directly to immigrants, aiming to develop a new promising agenda for their
integration in order to enable them to “take full advantage of their potential.”®°

Recent developments in the EU employment strategy demonstrate that the
importance of immigrants and young people has been acknowledged in both the general EU
education and employment frameworks, in addition to direct integration policies within the

DG Home Affairs. The success of the EU supportive mechanism for immigrant integration

*8L “Every unemployed person should be offered a job, apprenticeship, additional training or other

employability measure; in the case of young persons who have left school within no more than 4
months by 2010 and in the case of adults within no more than 12 months.” The Guidelines were
approved by the Council in 2008 for a three year period.

Council of the European Union. (2008). Council Decision on Guidelines for the Employment Policies of
the Member States 10614/2/08 REV 2.

%82 Council of the European Union. (2010). Council Decision on Guidelines for the Employment

POI|C|es of the Member States Part Il of the Europe 2020 Integrated Guidelines SEC(2010) 488.

“FIeX|cur|ty aims at ensuring that EU citizens can enjoy a high level of employment security, i.e. the
possibility to easily find a job at every stage of active life and have a good prospect for career
development in a quickly changing economic environment.”

Commission of the European Communities. (2007). Towards Common Principles of Flexicurity.
COM(2007) 359.

8 Of five core targets of EU Strategy 2020 the first one aims “to raise to 75% the employment rate for
women and men aged 20-64, through the greater participation of young people, older workers and
low-skilled workers and the better integration of legal migrants.”

European Council. (2010). Conclusions EUCO 13/10.

® For more on all flagship initiatives see Commission of the European Communities. (2010). Europe

2020. A Strategy for Smart, Sustainable and Inclusive Growth. COM(2010) 2020.
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depends in part on the coordination of different DGs on the issue of immigrant integration.
However, it is generally up to the national modes of integration of the EU member states and
local integration management as to how these EU principles and guidelines on integration

will benefit immigrant youth in the EU countries.
4.5 Germany

Germany has the highest number of foreign citizens among the EU member states.
Although the country has experienced a decreasing inflow of foreigners in recent years®®,
more than one fifth of all foreign citizens in the EU were living in Germany as of January
2009.%¥" Past massive inflows of immigrants date back to the second half of 20" century.
Ever since the post-war guest worker programs, which were in effect until 1973, Germany
was an “undeclared” country of immigration, which turned out to be one of the most important
immigration countries in the world.*® Germany’s migration and integration policies have in
fact been developing very slowly over time. As many migration researchers point out,
immigrants have been living in “a social paradox” in Germany.*® They were residing in an
immigration country which until the beginning of the 21* century had not addressed existing
integration needs for immigrant population.

There are many speculations in research about the reasons for Germany’s reluctance
to officially admit their status as an immigration country. Migration cycle theory posits that
Germany has followed a general pattern of transition into one of the mature immigration
countries in Europe. According to this theory mature (or “old”) immigration countries received
most immigrants during the third quarter of the 20th Century or before. A significant
percentage of the newcomers remained after the crisis of the mid-70s. Family reunions had
started to take place before that date, and greatly intensified afterwards. Consequently, a
significant portion of the population of mature immigration countries, like Germany, have a

migration background which dates back several generations. In most mature immigration

%% From 685,000 in 2001 to 574,000 in 2008.

See Organization for Economic Co-Operation and Development. (n.d). Inflows of Foreign Population
into OECD Countries.

%87 Eurostat: 31,9 million of foreign citizens in the EU, 7,2 million in Germany, 22,6% of foreign citizens
in 2009

See Eurostat. (2010, September 7). Foreign Citizens Made up 6.4% of the EU27 Population. Eurostat
News Release 129.

°% Thranhardt, D. (1995). Germany: An Undeclared Immigration Country. New Community. 19-36, p.
21.
*% For example:

- Kolb, H. (2008). Immigration into a Non-immigration Country: the German Experience. Bonn:
Friedrich-Ebert-Stiftung;

- Bade, K. J. and Oltmer, J. (Eds.). (2004). Normalfall Migration: Deutschland im 20. und frihen 21.
Jahrhunder. Bonn: Bundeszentrale fiir politische Bildung;

- Oberndorfer, D. (2005). The German Perspective. In R. Siissmuth and W. Weidenfeld (Eds.),
Managing Integration: the European Union's Responsibilities towards Immigrants (pp. 12-15).
Washington, DC: Migration Policy Institute.
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countries a significant legislative gap existed between real demands for efficient migration
and integration policies and the actual time the appropriate legislation was implemented,
which also occurred in the case of Germany.>®

However, the transition of Germany into an immigration country must also be
understood through the lens of German post-war history and a specific political migration
discourse prevailing in the country. Both of these factors suffice to explain why immigration
had long been taboo in German politics.

First, as Holger Kolb points out, for a long time Germany was unable to finish its
nation-building project and was thus obliged to deny its immigration and integration reality.
The German reunification in 1990 represented a turning point, which led to the end of the
period of self-renunciation. Secondly the public debates about German guiding culture
(Leitkultur) and a parallel society (Parallelgesellschaft) which have exploded recently may be
a sign of a deeply ingrained fear of immigration. It was only after the terrorist attacks that the
issue of real integration problems has been more present in public discourse. The
Immigration Act of 2004 constituted an important step on Germany’s turn from informal to
formal immigration country.

The complexity of both the historical background to German nation building and the
early 21* century political changes in the German government make Germany an interesting
case study, which shows just how rapidly a national integration strategy may emerge after a
long “official silence.” In light of recent policy developments, Germany as an old unofficial
immigration nation-state has made its millennium breakthrough in official debates on

migration and integration, which turned the republic into a reborn immigration country.>*
4.5.1 Historical Context of Immigration
The immigration landscape in Germany today has been shaped by four main

population inflows in the post war period. These included ethnic Germans from Eastern

Europe and the former Soviet states, so called (Spat-)Aussiedler, Jews from the successor

*% The concept of “migration cycles” is based on the assumption that all European nation-states

alternate between being countries of emigration and of immigration in similar stages (cycles). The
theory distinguishes between certain typologies of EU migration countries, according to the
development of migration processes in a given country. The theory was investigated by European
researchers in the project Mediterranean and Eastern Central European Countries as New
Immigration Destinations in the European Union (IDEA), carried out in 2007-2009. For more and the
migration cycle theory and the outcomes of the research group see Arango, J., et al. (Eds.). (2010).
Europe: the Continent of Immigrants Trends, Structures and Policy Implications. IDEA Working Paper,
13.

This new European typology of EU countries is reminiscent of one of the other divisions of the US
states and certain metropolises into immigration gateways, developed by American scholar Audrey
Singer, see subchapter 5.1.

%91 To examine the rapid development of the migration and integration debate look at Bommes, M.,
and Kruger-Potratz, M. (Eds.). (2008). Migrationsreport 2008. Fakten — Analysen — Perspektiven.
Frankfurt a. M.: Campus Verlag.
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states of the former Soviet Union®%?, other groups searching for international protection
(asylum-seekers) as well as guest workers. Although the first two groups are not a main
focus of the current political and social debates about integration policies, they should still be
considered immigrants, who may experience integration challenges just like any other
immigrant group.

In the first years after the Second World War Germany underwent massive population
movements. In the period 1945-1950, about ten million people (forced laborers and former
prisoners) left Germany and returned to their home countries. At the same time, as a result of
forced resettlements, 7.9 million refugees and expellees were residing in the Federal
Republic of Germany, and 3.6 million in the German Democratic Republic, according to the
1950 Census. In other words, right from the very beginning the Federal Republic of Germany
was actually a country of immigration.>®®

Furthermore, a significant increase in the migration of ethnic German resettlers took
place in the late 1980s and early 1990s as a result of the fall of the Iron Curtain and the end
of the travel restrictions of the former Communist countries. From 1988 until 2005 a total of
three million ethnic Germans entered Germany, mostly from Poland, Romania, and the
former Soviet Union. However, the number of German repatriates arriving annually has been
declining since the mid 1990s (from 397,073 in 1990 to 3,360 in 2009) when the government
started to take restrictive measures to stop massive returns.>*

The political changes in Central and Eastern Europe triggered other massive
migration movements of the second and third migration groups to Germany: asylum seekers
and persecuted ethnic Jews. The number of asylum applications rose significantly in the
second half of the 1980s and reached almost 440,000 in reunified Germany in 1992, with the
most numerous groups from Turkey, Yugoslavia, Iraq, and the Russian Federation. In the
1990s, Germany granted asylum to more people than any other European country. Such a
large number of applicants resulted from the political turmoil of the time, like the war in the
former Yugoslavia, the Civil war in Sri Lanka and the crackdown on the Kurdish minority in

Turkey. In fact, Germany was considered an attractive destination country because it had the

%9 Jews are distinguished from other refugees. As Bade points out, they have “a special collective

status which is similar to that of recognized asylum seekers.”

Bade, K. J. (2008, September 18). Immigration and Integration in Germany. Deutschland Online.

%% Fassmann, H. and Reeger, U. (2008). “Old” Immigration Countries. Synthesis Report. IDEA
Working Paper 3, p. 11.

%% The restrictive measures to stop massive returns of ethnic Germans included: aid to ethnic German
communities in countries of origin; a quota system; and the requirement that ethnic Germans from the
countries once part of the former Soviet Union prove they had faced discrimination because of their
German ethnic origins in order to immigrate to Germany. For more on integration of ethnic Germans,
see:

- Dietz, B. (1999). Ethnic German Immigration from Eastern Europe and the Former Soviet Union to
Germany: the Effects of Migrant Networks. IZA Discussion Paper Series, 68. Bonn: Institute for the
Study of Labor;

- Ozcan, V. (2007). Country Profile: Germany. Focus Migration (1). Hamburg: Hamburg: Hamburg
Institute of International Economics (HWWI).
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most liberal asylum laws in Europe, a quite attractive support system for refugees and
enjoyed good geographical location between the West and East of Europe. In fact, for many
immigrants applying for asylum was one of the few ways to regularize their stay in Germany
at that time.>*®

As a reaction to the high number of asylum applicants, restrictions of the fundamental
right to asylum were introduced in 1993, which significantly reduced the annual number of
asylum applications but thereby increased illegal immigration.>*® Since that time, those
entering Germany from countries considered “free of persecution” or so-called “safe third
countries” could no longer be granted the basic right of asylum. Other rules started to apply
to Jews from the former Soviet Union, who had begun emigrating to the GDR already in
1990. Jewish immigrants do not need to prove that they have been persecuted in order to
immigrate to Germany. The preferential resettlement procedure for Jewish immigrants is
officially considered legitimate in light of “the background of Germany’s historic
responsibilities.”™?’

Guest workers were the fourth important immigration strand after the Second World
War. They were recruited to Germany in order to fulfill labor shortages mainly in the low
skilled industrial sector during the German post-war economic boom.>*® The massive inflow
of immigrants started after 1961. At that time steady economic growth and the construction of
the Berlin Wall, which cut off the flow of workers from East Germany, resulted in increasing
labor shortages in West Germany. The largest groups were migrants from Italy, Spain, and
Greece. Only at the end of the 1960s was there an increase in Yugoslavs and Turks. In total,
from the late 1950s until 1973, the year when Germany entered an economic recession and

recruitment was finally stopped, some 14 million foreign workers came to Germany, of whom

%% Since the end of the recruitment program in 1973, there were no other better options for immigrants

than to apply for a refugee status in Germany. Germany had no comprehensive immigration law at
that time. Consequently in the early 1990 more than 30% of all migrants entering Germany were
asylum seekers. See more Klusmeyer, D. B., and Papademetriou, D. G. (2009). Immigration Policy in
the Federal Republic of Germany: Negotiating Membership and Remaking the Nation. Oxford:
Berghahn Books, p. 137.

%% Consequently, the annual number of asylum applications was falling since the end of the 1990s
from more than 104,000 in 1997 to just over 19,000 in 2007. Only the recent years saw a slight
increase: 2008 (22,085) and 2009 (27,649).

See Federal Office for Migration and Refugees. (2010). Azyl in Zahlen 2009. Nuremberg: Federal
Office for Migration and Refugees.

However, there are no reliable estimates on the number of “illegal’ immigrants who have come to
Germany. See more on illegal migration in Germany subchapter 4.5.5.

9" German National Contact Point for the European Migration Network (EMN). (2009). Annual Policy
Report 2009. Nuremberg: Federal Office for Migration and Refugees, p 11, and p. 108.

Because of the preferential treatment of Jews one should distinguish them from other asylum seekers.
Until 2004, the Act on Measures in Aid of Refugees Admitted under Humanitarian Relief Program (the
so-called Quota Refugee Act) served as the legal basis for admitting Jewish immigrants. Since the
new Immigration Act came into effect in 2005, admissions have been based on instructions from the
Ministers and Senators of the Interior of the federal states, in accordance with the Residence Act.

%% Between 1955 and 1968, the German government signed recruitment agreements first with Italy
(1955), Spain and Greece (both 1960), Turkey (1961), Morocco (1963), Portugal (1964), Tunisia
(1965), and Yugoslavia (1968).
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about 3 million stayed and were joined by their families. During the whole period of the
“guestworker program,” a consensus prevailed both in the government and society that the
immigration of the recruited labor migrants was merely a temporary episode, and thus there
was no need to integrate them. They were expected to leave soon.>* In fact, many of these
“guest immigrants” settled, obtained residence permits, and were joined by their foreign
spouses. Nowadays many children of these immigrants still live in Germany.

The second wave of temporary labor programs reemerged soon after the fall of the
Iron Curtain, this time exclusively from Central and Eastern Europe, among them Yugoslavia
(1988), Hungary (1989), and Poland (1990). In 2002, a total of 374,000 temporary work
permits were granted, the majority of them for Polish citizens. Guest workers were recruited
either as trainees, contract workers, or for seasonal work in several categories (e.g. they
received temporary residence and work permits ranging from three months for seasonal
workers to a maximum of two years for contract workers, usually for construction projects).
With the enlargement of the EU in 2004, Germany, like many other “old” EU states,
introduced exceptional measures restricting access to the labor market for the new EU
member states until 2011. This restriction is yet another indication of German regulation of

immigration inflows tested throughout the post war period and used with great discretion.

4.5.2 Immigration Scale

The above mentioned post war immigration inflows and more recent ones have
shaped the immigration landscape today. As a result of many long-term migrations to
Germany in the post-war period, many immigrants have raised generations of children, who
obtained German citizenship, and were no longer visible in traditional statistics on foreigners.
In an attempt to differentiate these generations from the native German population, the
German Federal Office for Statistics and Regional Offices for Statistics started collecting data
on people with a so called “migration background,” a quite controversial categorization, which

was introduced for the first time in 2005 in the national registration of Microcensus.®® People

%% Bade, K. J. (2007). Versdaumte Integrationschancen und nachholende Integrationspolitik. In K. J.

Bade and H. Hiesserich (Eds.), (2007). Nachholende Integrationspolitik und Gestaltungsperspektiven
der Integrationspraxis (pp. 21-95). Géttingen: V&R Unipress.

The situation of guest workers in Germany can be compared to the current allegedly temporary
character of migration in Poland. Although the scale of migration in Poland cannot be compared to the
massive inflows of migrant workers into Germany at the end of the 20" century, a similar way of
thinking can be noticed among some Polish circles who keep neglecting any needs for immigrant
integration. Many argue, it is still too early to take integration measures for migrants who are thought
to be only in the country temporarily.

®% people with a migration background belong to one of the following groups:

- foreigners both born abroad or in Germany,

- naturalized foreigners,

- ethnic German repatriates,

- children with at least one parent who fulfils the above criteria.
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in Germany who were either born abroad and migrated to Germany or who are German
residents or naturalized citizens from the second or even third generation of children of
immigrants, are labeled as having a migration background.

Consequently, the magnitude of immigration in Germany can be perceived in two
ways. In a more standardized and common method of registering immigrants in international
immigration statistics, immigrants who do not have citizenship in the host country are
counted as foreigners. However, a new method of collecting data on people with a migration
background has recently become more common in the newest German research as well as
in international research and statistics on migration and immigrant integration. Both
approaches are still employed by policy makers, which sometimes causes confusion when
comparing data from different sources in policy papers and migration reports.®**
Consequently, both methods of counting immigrants, as foreigners and as people with a
migration background, are meaningful and cited in my research. The level of immigration in
Germany presented below is through the lens of two sources of recent data.®%?

As of the end of August 2009 there were 7.2 million people living in Germany who did
not have German citizenship, which equates to 8.7% of the population.®® Immigrant youth
(between 15 and 25 years of age) amount to 889,200. More than half of foreigners were long
term immigrants with residence permits for more than 15 year and almost two thirds of non-
German citizens came from the countries outside the EU (64.7%) (see graph 10).

The immigration population is not evenly distributed across the country and differs
from one federal state to the next. Only 2.8% of the entire foreign population live in the states

of the former GDR. The largest percentage of foreigners of the whole population is located in

Ruhl, S. (2009). Grunddaten der Zuwandererbevélkerung in Deutschland. Nuremberg: Federal Office
for Migration and Refugees, p. 16.

601 Among both policy makers and social workers in Germany there is a strong tendency to use the
rhetoric of people with migration background with reference to estimates about the immigration
landscape in Germany. For more on the implications and controversies surrounding the use of the
category “migration background” see the next section on the political and public discourse.

%2 The statistical data from the most recent sources come from 2009, or if not available from 2008
statistics:

- Federal Office for Migration and Refugees. (2010). Migrationsbericht 2008. Berlin: Federal Office for
Migration and Refugees;

- German National Contact Point for the European Migration Network (EMN), op. cit.;

- Destatis, (2010). Ausléandische Bevolkerung, Ergebnisse des Auslanderzentralregisters. Fachserie 1
Reihe 2 — 2009. Wiesbaden: Statistisches Bundesamt;

- Destatis, (2010). Bevdlkerung mit Migrationshintergrund. Ergebnisse des Mikrozensus 2009.
Fachserie 1 Reihe 2.2 — 2009. Wiesbaden: Statistisches Bundesamt.

%3 The Central Register on Foreigners records foreigners who are resident in Germany and have
registered with the alien authorities. This register provides information about citizenship, status under
residence law, duration of residence, age and marital status. In addition, information is available on
the overall population that is the German and the foreign population which builds on the population
census and the data reported by the registration authorities of the Lander (local population registers-
AZR). These data make it possible to depict the geographical distribution of foreigners. The statistics
provided in this dissertation are taken from both of the sources, depending on the information
required. However, it is important to note that the two sources of statistics differ slightly. AZR are
always lower, since they register only foreigners who reside in Germany longer than 3 months: the
AZR estimated number of foreigners as of the end 2009 at 6.69 million.
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Hesse and the metropolitan areas of Berlin, Bremen and Hamburg with more than 11%,
followed by Bavaria, North Rhine-Westphalia, and south-western part of Baden
Wuertemberg.

The largest immigrant groups reflect the composition of the former guest workers, as
noted in the previous section. Turkey, Italy, former Serbia and Montenegro, Poland, Greece,
and Croatia belong to the top immigration countries (see graph 10). It is worth noting that 20-
30% of immigrants from these countries were born in Germany with the highest percentage
being those of Turkish descent, at 33%. Only Polish immigrants were the exception with the
lowest percentage of Poles born in Germany at 3.8%.

Graph 10 Foreign Population in Germany in 2009
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The register of people with a migration background makes it much easier to track the
long-term stay of post-war immigrants in Germany, who might have already become
naturalized by the time of data collection on foreigners. According to the Microcensus 2009,
nearly one fifth of the total population of Germany (16.0 million) has a migration
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background.®**

Among them there are 2.3 million young people between 15 and 25 years of
age.

More than two thirds of the population with a migration background are foreign born,
while 5.1 million of those with a migration background had no migration experience (they
were all born in Germany), and these young people today constitute a big share of the youth
population.®® The percentage of people with migration backgrounds among the youngest
generation is disproportionately high in German metropolitan areas. In 2008 more than half
of the children under the age of 15 living in large cities such as Frankfurt, Munich and

Stuttgart came from a migration background.®®

Graph 11 People with a Migration Background in Germany, 2009
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Looking at the whole population of people with a migration background in Germany,
the major ethnic groups come from the countries of former guest workers, like the majority of

foreigners. Most of the people with a migration background have their roots in Turkey (3.0

% The number of people with a migration background rose from 15.1 million in 2005 to 16.0 million in

2009. Of the population with a migration background, 8.8 million people are of German nationality (in
contrast to the 7.2 million foreigners mentioned earlier). In other words 10.8% of the population in
Germany, who would be considered German citizens in international statistics on migration, have
migration roots.

%95 Because fewer immigrants are coming to Germany, the growth of this group in recent years has
mainly contributed to the growth in the percentage of people with a migration background in the
German population as a whole. People with migration backgrounds are much younger than the whole
population, the average age being 34.7 in comparison to 45.6 for the rest of the population which
shows that the young generation of people with a migration background is quite significant in
Germany.

%% peutsches Institut fur Internationale Padagogische Forschung (DIPF), et al. (2010). Bildung in
Deutschland 2010. Bielefeld: Bertelsmann, p. 18.
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million), the former Soviet Union (2.9m), the former Yugoslavia (1.5m), and from Poland
(1.5m). Former guest workers (excluding those from Turkey and the former Yugoslavia)
amount to 1.7 million, with the most numerous groups those from Italy, Greece, Portugal and
Spain (see graph 11 and graph 12). A geographical distribution of people with a migration
background shows the same pattern as the one seen among foreigners: 81.2% live in the
former West Germany. Hence, it might be concluded that long term migration patterns from
the last century continue to prevail both in terms of ethnic diversification as well as the
geographical distribution of immigrants in the country.

Although the number of immigrant residents still remains quite stable (with a slight
decrease in 2009 by about 0.5% in comparison to 2008), a decreasing trend in the inflows of
new immigrants has been noted in recent years (since the mid-1990s).°°” In 2008 about
574,000 immigrant arrivals were recorded, out of which 57.6% were from the EU member
states. Looking at recent immigration trends it is obvious that some old components of
immigration flows have started disappearing. The main countries of origin of immigrants in
2008 were still Poland and Turkey, although in comparison to previous years these humbers

[ 608

decreased as wel Overall, the year 2008 saw a constant decrease in immigration for the

609 35 well as in the

purpose of family reunification, particularly of third-country nationals
immigration of ethnic German repatriates and their family members.®*® 72% of all repatriates
who came to Germany after 1950 still reside there. While about 85,000 ethnic German
repatriates came to Germany with their family members in 2001, the figure dropped after 10
years to less than 4,000 people in 2009. A similar decreasing trend can be seen in the
resettlement of Jews. Only 1008 Jewish immigrants were resettled in 2009, which is less
than 10% of the total number of Jews coming to Germany in 2004.°**

There are, however, new immigration countries appearing on the horizon, which
might alter the immigration landscape in Germany in the near future. Since 2007 more

citizens from the newest EU member states, Romania and Bulgaria, started coming to

%7 1n 2006, the lowest immigration numbers were recorded since German reunification, with

aopproximately 559,000 foreigners.

%% |1 the case of immigration from Turkey, 2008 saw the lowest number of inflows of Turks since
1983. Net migration with regard to Poland was negative for the first time in 2008. However, since most
Polish immigrants are seasonal workers, they are not registered in the German statistical database.
%9 1n 2008, approximately 40,000 people moved to Germany for family reunification in comparison to
the highest rate, over 85,000, in 2002. One reason for a lower number of such cases might be the
introduction of compulsory language tests for immigrants who come on the basis of family
reunification. Since September 2007 foreign spouses of third country nationals who live in Germany
have to prove a basic knowledge of German before coming to Germany in order to obtain a residence
permit. It is quite a controversial legislation, as the process of learning German still in the host country
is often challenging, especially for the candidates from countries with high illiteracy rates or a lack of
foreign language courses.

®19 Most of them are from Russian Federation, Kazakhstan Poland, and Romania.

®1 German National Contact Point for the European Migration Network (EMN), op. cit., p. 11, and p.
108.
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%12 Moreover, more numerous groups of asylum seekers, mostly Iragi and Afghani

Germany.
applicants have been requesting protection in Germany. They account for an increase in all
applications in 2009 by 25.2% in comparison to 2008 (after steady fall in the years between
2001 and 2007). The rise in asylum applications has generally contributed to a growth in the
percentage of the young population in Germany. In fact, more than two thirds of all applicants

are under 30 years of age.®*®

Graph 12 People with a Migration Background from Europe in Germany, 2009
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However, despite an increase in asylum applications, the German asylum system has
not been very generous. The total protection ratio fell from 37.7% in 2008 to 33.8% in 2009.
Of all applicants, 1.6% were granted asylum, 26.6% were recognized as refugees under the
Geneva Convention and 5.6% were given subsidiary protection. The protection ratio in 2009
was highest for asylum seekers from Iraq (63.9%) and Afghanistan (58.6%), with most of the
Iragi asylum seekers being recognized as refugees under the Geneva Convention and most
of the Afghani applicants being granted subsidiary protection. North Rhine-Westphalia,
Bavaria, and Baden-Wirttemberg were the states with the highest acceptance quotas
estimated for 2009.%*

®12 The figures are 7% from Romania and 3.5% from Bulgaria in 2008.

®13 The proportion of youth aged 16-25 amounts to 31.7% of all applicants.

®14 The geographical distribution of asylum seekers in Germany is made on the basis of the
acceptance quotas of the individual federal states according to the so-called Kénigstein Key
(Konigsteiner Schlussel). The latter is calculated annually on the basis of state revenue and state
population.
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Among other regular inflows of immigrants, a positive ratio of immigration inflow has
been recorded among foreign students, which further adds to the number of immigrant youth
in Germany. In 2008, there was an increase of 9% in the number of foreign students who
started their studies in Germany, with a total of 58,350 students.®*®

In reference to irregular migration, the knowledge about real numbers and the life
situation of undocumented immigrants in Germany is rather fragmentary.®'® There are a
couple of rough estimates regarding the overall figures of undocumented immigrants in
Germany. The most recent ones come from 2004 after the accession of ten new EU member
states. Accordingly, there are between 500,000 and 1 million irregular foreign residents in the
country. The estimates of irregular migration are based only on qualitative studies and some
statistical indicat