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Preface 

Mag. Renate Brauner 

Executive City Councilor for Integration, Women's 

Issues, Consumer Protection and Personnel 

One of the greatest challenges Vienna has faced 
over the past decade began with the fall of the Iron 

Curtain and Austria's accession to the EU: Returned 

to its former place in the heart of Central Europe, 

this prosperous city on the Danube became a 
magnet for migration. Vienna found itself at the 

crossroads of increasing flows of migrants. The city 

was able to draw on historical and, in part, successful 

experiences with the intermingling of different 

cultures and modes of living. Today, when we 

applaud Vienna and its significance as a cultural 

center, as a cosmopolitan city and an economic hub 

between East and West, we must remember that 

these traits result from a blending together over 

centuries of different peoples, their ideas and their 

labor. Artists and major intellects like Joseph Haydn, 

Karl Kraus or Sigmund Freud were all products of 

this socio-cultural melting pot — as were more 

everyday facets of life, like Vienna's cuisine, whose 

roots lie less in the city itself than in Bohemia, Hungary 

or Italy. 

Maintaining the kind of diversity and variety that is 

nourished by migration requires more than ever a 
climate of tolerance and mutual understanding. The 

political discourse is dominated today by the 

"foreigner issue" — a catchword that reduces the 

complexity of the matter not only semantically but 

in terms of substance as weil. At times like these, 

politicians are called upon to take decisive action 

to implement an assertive and humane integration 

policy. One of our responsibilities as politicians is to 

bring the heated discussion, all too often misused 

for demagogie purposes, back to an objective level, 

to de-emotionalize it by allaying justified as weil as 
irrational fears. Migrants as a percentage of the to- 

tal population are on the increase in all modern ur- 

ban centers in Europe and North America (Vienna 

currently has 290, 000 immigrants, 17% of the total 

population). This trend alone compels policy makers 

to develop socially innovative solutions in line with 

sensible urban development. 

One focus must be to consciously promote 
disadvantaged groups — second and third 

generation women or young people. In terms of 

objectives, consistent integration policy should not 

be pigeonholed as a formal legalistic matter akin to 

the immigrant issue, or the right of residency or 

citizenship. Integration must be seen as a multi- 

layered, constantly evolving social process with 

enormous effects on education policy and on 

cultural and labor market policy. Housing policy 

cannot succeed without taking due account of 

integration-related aspects. Following this same line 

of thinking, urban development, urban renewal and 

urban expansion, essential issues for every city, must 

also be viewed from the standpoint of migration and 

integration. We know from experience that the 

problems faced when living together in a socially 

and culturally diverse society are often similar. This 

is also true of the strategies required to solve these 

problems. In this respect, we must learn from each 
other and share our experiences with each other. 

The International Conference on Migration and 

Sustainable Urban Development will make a 
significant contribution to doing so, for Vienna and 

for Austria. . 
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Preface 

Dr. Bernhard Görg 

Vice Mayor of the City of Vienna and Executive City 

Councilor for Planning and Future Development 

Vienna is a city where the quality of life is 

exceptionally high, it is a city characterized by 

cultural diversity, economic prosperity and social 

tranquility. Thanks to its history as a capital in the 

heart of Europe, Vienna has a long tradition of 

integration and of the peaceful co-existence of 

various nationalities and religions. Over the centuries 

this has given rise to a social, religious and cultural 

diversity of which the city is rightly proud. But no 

matter how weil equipped Vienna may be to handle 

the problems of migrants, the integration of 

foreigners coming to the city is and remains a major 

challenge for municipal government in Vienna, as in 

all major cities. This fact is underscored by the 

polarization caused by the "foreigner issue" in recent 

years and by its intentional inclusion in the last 

election campaign. 

Housing policy is a key factor in integration. Many 

international studies have shown that integration 

problems tend to arise in disadvantaged districts of 

a city. It is not the migrants themselves who are to 

blame for this situation; these districts were urban 

problem areas prior to their arrival. Nor has the 

increasingly restricted access to the various 

segments of the housing market — from public 

housing to the acquisition of condominiums-helped 

to solve the problem. In fact, it has made integration 

problems all the more severe. Most of the 300, 000 
foreigners living in Vienna and environs live in districts 

filled with old buildings where minimal renovation 

work has been done. As a result, there are growing 

concentrations of foreigners in dilapidated districts, 

especially along the Guertel, creating a type of 

ghetto or at the very least districts with a 
predominantly non-Austrian population. 

To counter this trend, we must move away from 

established government awarding practices and 

attempt to take new approaches in order to achieve 

a better intermixing of foreigners and Austrians in 

the Vienna housing sector. 

In the 1999 budget, some ATS 600 million and 700 
apartments were allocated to housing projects that 

encouraged Austrians and foreigners to live side by 

side. To improve their social and cultural integration, 

migrants must have access to health care and 

education; foreign businesspeople should also 
receive more support. Of course another one of our 

tasks is to help overcome biases and prejudices 

prevailing among Austrians so that a better social 

climate can be created. 

European cities and urban centers are already highly 

sensitized to the problems of migrants, and 
experience has taught us that the problems of 
intercultural coexistence in cities are often very 

similar. Conferences of this kind are therefore very 

important. They provide a forum for sharing 

experiences and observations on migration trends 

and make a major contribution to helping Vienna, 

and Austria, devise an effective strategy for solving 

these problems. 
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Migration and Sustainable 
Urban Development 

Opening Speech by Odile Sallard 

OECD, Paris 

Minister, Councillor, Ladies and Gentlemen, it is an 

honour and a pleasure for me to be here today to 

take part in this international conference on 

migration and sustainable urban development, and 

I would like in particular to thank Mayor Häupl for 

his hospitality. For centuries Vienna has been a 
paragon of a "gateway city" from East and South, 

a crossroads to West and North, a place of transit 

and settlement. What better venue, then, to address 

this issue so crucial for all our Member States? 

Indeed, immigration represents a major political 

challenge for most OECD countries. Many factors 

have contributed towards making the most highly 

developed nations even more appealing: the 

political changes that have occurred in the East, 

the ongoing difficulties of developing countries but 

also the increase in exchanges, the quickening 

pace of regional integration, the marked drop in 

the cost of transport, the greater facility for travelling 

and, finally, the concept of a global economy. 

This migratory potential has fuelled alarmist 

forecasts, particularly with regard to the anticipated 

effects of the opening-up to the East, and it is 

important to remind ourselves that they were wrong. 

Indeed, there has been a certain stabilisation in 

regular migratory flows over the past few years. 

This does not, for all that, exclude changes with 

considerable local repercussions. For example- 
and this may even be the case with Vienna - former 

cities of transit have become cities of settlement 

while new cities of transit have emerged more to 

the East. 

This stabilisation of migratory flows does not mean 

either that the problems are less acute. On the 

contrary: the rise in extremism and xenophobia, the 

tightening of security measures and the difficulties 

encountered in coming to grips with the 
movements of illegal immigration make immigration 

an even more sensitive subject. This topical issue 

in fact barely conceals key questions with regard 

to the future of democratic institutions and major 

collective political choices such as European 

integration and the deregulation of trade. 

We must therefore take heed not to deal lightly with 

this issue using means unsuited to the complexity 

of the challenges raised by migration, nor to burden 

it with ideological prejudices and pessimistic 
visions which, all too often, plague any discussion 

on this subject. 

On the contrary, this question deserves to be 
addressed with a long-term view, i. e. that of 

sustainable urban development, while bearing in 

mind the diversity of the situations specific to each 

city and the lessons we can learn from internatio- 

nal comparative approaches. 

One look at the past of our host city provides a fine 

illustration of such a long-term vision. As we all 

know, the demographie and economic growth as 
weil as the extraordinary artistic and cultural 

influence of pre-191 4 "Vienna Gloriosa" is both the 

result of the genius specific to the Austrian people 
and the fact that it was a forum of encounter and 

exchange for all the peoples of the Austro- 

Hungarian Empire. Shortly after your country's 

accession to the EU and on the eve of the EU's 

enlargement to a number of countries to the East, 

we cannot help but project this past example to 

cast light on the future of the capital of the new 

Central Europe. 

The OECD - within which Austria is a very active 

member that commands much respect - is 

delighted to co-operate in this initiative by the City 

of Vienna and to contribute to the work of this inter- 

national conference. As you know, the role of its 

Secretariat is to help countries to draw up and 

implement political solutions to the problems with 

which they are confronted. 

On the subject of migrations and urban 

development, we have two-fold experience. On 

the one hand, in its Working Group on Migrations, 

the OECD conducts observation and analysis work 

on migratory flows and policies. It may be useful 

to remind ourselves that this work began more than 

thirty years ago (in 1967), at a time when Member 

States were seeking to attract foreign workers to 

meet the requirements of the labour market. The 

macro-economic context has changed 
dramatically. The offer of foreign labour now 
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exceeds demand by far at a time when, in Europe in 

particular, the integrating function of the labour 

market has weakened. My colleague Jean Pierre 

Garson will be reminding us of the recent trends 

and current concerns of those in charge of 

migratory policies in OECD Member States. 

Urban issues, on the other hand, are the subject 

of particularly close analysis at the OECD. 80% of 

the OECD's population lives in cities. My other 

colleague Josef Konvitz will be looking at the 

conclusions of work conducted on the determining 

role of cities in economic growth, social equilibrium 

and the quality of the environment. These 

objectives combine to promote what we all cali 

sustainable development, the subject to be 
addressed by this conference. 

Cities and metropolitan areas in particular are - and 

always have been - the final destinations of most 

immigrants and their families. That is where they 

live and work, where they are confronted with the 

problems of housing, of learning the language, 

sending their children to school and ensuring their 

professional integration, health but also integration 

in the host country itself and coexisting - not always 

easily - with other national and immigrant 

communities. If governments (and supranational 

bodies such as the EU) have a key role to play in 

controlling migratory flows, it is in the cities 
themselves that the professional, social and cultural 

integration of immigrants takes place and it is there 

that it can be improved. 

Like many economic and social problems, this 

issue of integration has a strang territorial element 

due to the concentration of migrants in certain cities 

and in certain city areas. Sometimes that 

concentration is less pronounced - as is the case 
in Germany. It also varies a great deal depending 

on the country of origin. For example, a recent 

study on the towns of northern England revealed 

that while Pakistanis are concentrated in the 

poorest areas of some of those towns, this was 

not the case for Indians, who are scattered around 

several areas and are sometimes to be found living 

in large population groups in wealthy areas. The 

former are more recent immigrants, mostly 

unskilled and of rural origin while the latter arrived 

in Britain much earlier and are better educated, 

often belonging to the middle classes and the li- 

beral professions. But as a whole, this 

concentration is an old and shared reality, which it 

has become more acute in most of our countries. 

Genuinely successful initiatives aimed at spreading 

immigrant populations or introducing "mixed" 

situations are few and far between. Housing 

conditions and residential stratification appear to 

play an important role in the formation of such 

groups, involving the interplay of local and socio- 

ethnic factors. 

This concentration can take on the form of forced 

or elective segregation due to ethnie affinities; that 

is not in itself necessarily an obstacle to integration. 

It can generate a positive outward focus and 

promote the creation of ethnie enterprises and 

economic activities. In all the countries the growth 

rate in the number of independent workers from 

an immigration background is higher on average 

than that of the indigenous population, and it is 

much higher in the cities where these immigrants 

are concentrated. 

These concentrations also have negative effects, 

branding the city areas concerned, inciting 

nationals to leave those areas, and creating 
tensions between groups. They are often 

assimilated with disadvantaged or declining 

districts in which unemployment, insecurity and 

delinquency prevail and have deteriorated over the 

past 20 years. The problems faced by these 
districts are among the most acute faced by the 

developed OECD countries. These districts, which 

are the focus of specific urban policies, are home 

to 7% to 25% - depending on the countries - of the 

inhabitants of our major urban centres, who live 

there in conditions of relative precariousness. Our 

recently published study on the subject shows that 

the proportion of foreigners in these disadvantaged 

districts is on average one and a half times (Cana- 

da) to 2. 7 times (Sweden) higher than the average 

for the city as a whole. However, if there is a 
relationship between poor districts and the 

proportion of foreigners it is not necessary causal. 

It does not mean that they are poorer than nationals 

but that they find accommodation or housing there 

more easily. The same goes for the relations 

between the proportions of foreigners and the 

unemployment rates. 

Without wanting to touch on the debate which the 

experts will open during the plenary session to 

follow, I wish to underline that we need to address 
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the debate on these matters of immigration and ur- 

ban development realistically and pragmatically, 

and I shall do so by reminding ourselves of a few 

facts or firm beliefs. 

1. Migrations are not a new phenomenon. They are 

part of history and of the long-term development. 

If we believe that our democracies and our 

economies can gain from openness, regional 

integration, international exchanges and co- 
operation, we must also recognise and accept 
ethnie diversity, community identities, and the 

integration of these populations. Immigration is 

first and foremost a factor of economic growth, not 

a factor of unemployment nor it is a threat to the 

jobs of the indigenous population, to national 

identity or to social cohesion. 

2. National or EU policies (within the framework of 

the Schengen Accords and the Dublin Convention 

on Refugees) aimed at controlling immigration 

flows do work, even if they are difficult to implement 

and decried by the demagogues. I invite all those 
who have their doubts on the subject and who worry 

about the migratory effects of the EU's enlargement 

to Austria's neighbouring countries to look at the 

successful experience with the EU integration of 

the countries of the Iberian peninsula and the 

efficiency of the temporary measures prior to the 

free circulation of individuals. 

3. These political answers are not just at the natio- 

nal level and are far from uniform and standardised. 

Indeed, the integration of immigrants in the labour 

market and in society will be accomplished at the 

local level. It will require a willingness for dialogue, 

participation by the immigrants and their 

associations and a substantial capacity for 

innovation on the part of local elected 
representatives and ourselves as civilians. Inter- 

national experience in this area, whether successful 

or not, is in abundance and instructive. What is 

important is that sectarian policies, for example in 

housing matters, do not compromise local efforts 

in favour of integration by strengthening social and 

ethnie segregation. 

4. Finally - and this is one of the conclusions of the 

recent study I mentioned earlier - the problems of 

disadvantaged districts and of the immigrants who 

live there must not be resolved by measured 

targeted at these districts alone but as part of a 
global approach and vision of urban development. 

All the areas of a city are interlinked. We need to 

try and lift the obstacles to investment and mobility 

in particular in the areas of housing and the labour 

market, and enable the inhabitants of these 
districts, regardless of their origin, to have access 
to employment, education and health services and 

to take part in defining their future. 

In conclusion, the city is not just the distorting mirror 

of our societies. It becomes the laboratory were 

new social links are formed between human groups 

of more and more diverse provenance. It is at the 

heart of a complex system whose development is 

determined by the major macro-economic and 

geopolitical changes of our "global and interlinked" 

world. It is anchored in territories each of which 

has its history - and, thinking again of Vienna, what 

a history! - its particularities and its own momentum. 

And above all, its future will be forged by the 

determination of its decision-makers and key 

players to build for their city a lasting future where 

human communities will live and work in 

understanding and friendship. 

About the author: 
Odile Sallard, OECD 

Head of the Territorial Development Service 

Work Experience 

Positions held within the OECD 

Present Head of the Territorial Development Service 

1991 - 1996 Head of Division, Economics Department 

1990 Special Assistant in the Private Office of the Secretary-General 

1988 - 1989 Short-term Economic Forecast Manager, Economics Department 

1979-1987 Head, various country desks - Economics Department 

1974 - 1978 Economist, Economics Department 

Position held before joining the OECD 

1968 - 1973 Economist. Direction de la Pr6vision, Ministhre des Finances, Paris 
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Trends in Sustainable 
Urban Development 

Joseph Konvitz 

OECD, Paris 

Sustainability has become the paradigm for urban 

development in the 1990s. The concept of 

sustainable development is not original to our 

period, but never before has it been so widely 

diffused. If the term is attractive to so many, and is 

applied in so many contexts, it may be the case 
that the term itself means different things to diffe- 

rent people. It is sometimes used to defend the 

status quo, and sometimes to promote radical 

change. There are pessimists who argue that cities 

in developed countries, and especially very large 

cities, are a threat to sustainability, that globalisation 

and market forces are part of the problem, and that 

cities cannot be made more sustainable, at least 

not without profound socio-economic changes. 

There are optimists who argue that the problems 

of cities are exaggerated, and can be managed 

through higher economic growth, and that most of 

the threats to sustainable cities lie in developing 

countries. And there are pragmatists who recognise 

that cities have problems and that some of these 

problems are worsening, but also believe that 

through a process of incremental change, the limits 

within which our cities function can be extended 

through social, economic and technological 
innovation. I am a pragmatist. Sustainable urban 

development is a forward-looking concept which 

emphasises the role of urban policy and of local 

initiative to guide a process of change. 

The definition of sustainability given by the 

Brundtland Commission in 1987 states that: 

"Sustainable development is development which 

meets the needs of the present without 

compromising the ability of future generations to 

meet their own needs. " 

Sustainability, which originally referred to environ- 

mental issues and natural resources, has been 

extended to cover the social and economic 
dimensions of cities as weil. This multifaceted and 

polyvalent definition of sustainability is now widely 

used when discussing cities and urban policy 

because it makes explicit the relationship between 

the different aspects of urban development. In en- 

vironmental terms, this concept calls attention to 

the use of natural resources in cities and to the 

impact of cities on the biosphere, often referred to 

in the phrase "act local, think global". Relevant 

issues involve the spatial expansion of cities, land- 

use problems, air and water quality, urban lifestyles, 

and travel in cities. In social terms, sustainability 

means that social and human capital must be 
enhanced and preserved, an objective that calls 

for strategies to reduce exclusion, poverty, 

segregation and insecurity, and to promote social 

integration. Social cohesion is being recognised 

as increasingly important for urban sustainability. 

In cities which by definition are characterised by 

socio-economic, cultural and ethnie diversity, co- 

existence, tolerance and solidarity are valued. In 

economic terms, sustainable cities are able to 

restructure, to renew their economic base without 

calling on subsidies or compromising the 
development of cities elsewhere. Economic growth 

at high social and environmental cost is not 

sustainable. In a more sustainable city, the positi- 

ve effects of an agglomeration are enhanced and 

the negative ones controlled or reduced. 

Why has sustainable urban development become 
such an important concept now? There are three 

sets of reasons. First, it corresponds to perceptions 

of problems. This means not only that the problems 

of cities may be getting worse, but also that they 

may be receiving more attention. Second, it fits weil 

with decentralisation and subsidiarity, and with an 

approach to economic development and 

globalisation which emphasises the attributes and 

quality of life of cities and regions. And third, at a 
time when cities seem to be influenced by external 

events and trends more than by an internal process 
of development, sustainability allows people to 

affirm some control over their lives. It inspires 

leadership by elected officials and civic leaders, 

and responds to a need to generate a vision of the 

future. Urban policy assumes that economic growth 

is by itself not sufficient to make cities function 

better. In the final analysis, sustainability asks us 

to define what kind of cities we want to live in. 

Time does not permit me to examine each of these 
in detail, but I do want to highlight some of the ur- 

ban problems which fit in a sustainability agenda. 

10 
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1) Unconr II atial r wth. Citiesareexpanding 

peripherally, consuming rural land at a rate far in 

excess of their population growth. In the United 

States, a preference for suburban houses means 

that one million square kilometers have been 

developed as private lawns. The phenomenon of 

sprawl is most often associated with American-style 

cities, especially in the south and west where 

densities were already low. In the 1950s, 80 per 
cent of the population of metropolitan San Antonio 

(approximately 600, 000 people) lived within the 70 
square mile area of the city; today the urbanised 

area covers 438 square miles, for a population of 

1. 4 million. Each 10 per cent increase in the 

population of Minneapolis-St Paul leads to a 25 per 
cent increase in urbanised land. But the problem 

occurs in the Northeast as weil. The population of 

the New York-New Jersey-Connecticut metropolit- 

an area has increased by 13 percent, while the 

amount of developed land increased by 60 percent. 

Similar trends affect Europe. In the United Kingdom, 

urbanisation absorbs 11 000 hectares a year, and 

in the European Union as a whole, about 2 per cent 

of all agricultural land is urbanised each decade. 

This trend to outer-edge urban development has 

been accompanied by higher levels of motori- 

sation. Long-distance commuting by car is increas- 

ing faster than short-distance travel. Traffic con- 

gestion is getting worse, and urban travel is now 

the largest single factor in air emissions related to 

global warming. In addition, the paving of land for 

roads has created water management problems 

in many European countries. Urban sprawl is 

associated with higher infrastructure costs and 

greater car dependency. These changes in the size 

and spatial structure of urban areas may 

correspond with and foster changes in lifestyles 

and in the use of time for leisure. But it must be 
said that very little is known about such changes 
and how they are associated with housing 

preferences and car use. We may however be at 

the beginning of a period when new methods of 

spatial planning and regulation will be introduced 

widely to reorient urban spatial change. 

2) Social fra mentation. In a city covering a larger 

area, social integration is more difficult insofar as 
different socio-economic and ethnie groups can 
scatter and segregate more easily. When more than 

half the people live in dispersed suburbs, as is the 

case not only in most North American metropolitan 

areas but in some European ones as weil, and when 

urban cores compete with suburban shopping malis 

as a destination, there are fewer places known and 

used by everybody. Urban sprawl means that many 

older areas of cities become less attractive for 

residential and commercial use. Urban brownfields, 

or lands which have a risk of contamination and 

which exist by the thousands in European and Ame- 

rican cities, are a particular example of this 

phenomenon. Disinvestment and abandonment on 

a widespread scale mean that distressed urban 

areas can emerge more readily. These are areas 
where people who are more vulnerable to 
unemployment, and who are more likely to have 

below-average incomes, may live. Widening 

disparities in income and opportunity further 

contribute to polarisation. What characterises 
distressed areas is that the normal process of urban 

regeneration, whereby new economic activities 

succeed older ones, has broken down. The people 
who live in these areas find that they are increasingly 

cut off from the metropolitan labour market, and 

have inferior access to shopping and basic public 

services. This helps explain why these areas suffer 

from a spiral of decline. In a city which is expanding 

in area, social and market pressures are inadequate 

to integrate these areas and their inhabitants into 

the metropolitan economy. Thus social polarisation 

and spatial segregation can combine to revive an 

urban pathology which we thought had been 
mastered. 

At its worst, the problem of distressed urban areas 
can lead to widespread neglect and indifference. 

Senator Daniel Patrick Moynahan argues that the 

public can only focus on or handle a certain number 

of problems at once. In an important article from 

1993 entitled "Defining Deviancy Down, " he 

described how people begin to treat as a normal 

condition problems and situations that formerly 

aroused concern and provoked a response. The 

social urban agenda may prove to be the more 

difficult to tackle. 

3) Low I v I f r in v rnment. People who 

have been keeping track of public opinion conclude 

from their surveys that a rising percentage of the 

public is skeptical about the effectiveness of 

government to address their concerns. Joseph S. 
Nye, Jr, Dean of the Kennedy School of 

Government at Harvard and a former U. S. Assistant 

Secretary of Defence, has written a book entitled 

11 
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Wh Peo leDon'tTr st overnment. . Hereportsthat 

in 1964, three-quarters of the American public said 

they trusted the federal government to do the right 

thing most of the time, but that today, polis show 

that no more than 25 per cent express that level of 

trust. In explaining this trend, Prof. Nye cited four 

reasons: a mutation in attitudes toward authority; 

the consequences of globalisation on 

manufacturing and employment; the power of 

lobbies and a decline in allegiance to political 

parties; and negative reporting by the media on 

government. The problem is far from being an 

exclusively American one, as articles on other 

countries on public attitudes and participation in 

voting show. There are a growing number of studies 

which show a correlation between the level of social 

capital, the value of trust, and economic growth. A 

vicious circle takes hold: problems that persist 

weaken trust in government, but without trust, 

government cannot act boldly or consistently. The 

accumulation of urban problems and especially 

those associated with the environment are a case 
in point. In the constitutional hierarchy of modern 

countries, municipalities are the lowest level of 

government, but for many citizens, the city 

administration is the highest level of government 

with which they have any regular contact. 

This issue is directly related to urban sustainability. 

Issues of sustainable development, which are 

attractive to people who want to bring a new 

purpose and vision to public affairs, may help 

rebuild the relations between the public and their 

government. This will not be easy. Sustainable 

development is not a matter of applying a formula, 

nor can it be reduced to a simple remedy. Rather, 

it involves a process of innovation and adaptation. 

Because economic and social change affect so 
many aspects of cities, and because such changes 

frequently have a source outside the city itself, there 

is a tendency for people to consider cities as victims 

of circumstances that they cannot control. This 

feeling of impotence may be exploited by extremist 

parties that argue that they have all the answers to 

the hard questions. Plans and policies to make 

cities more sustainable will take time to implement, 

and will extend over more than one electoral cycle. 

To build a constituency supporting such measures 

and policies, it is important that the public under- 

stand what is happening, why changes are 

necessary, and how they will benefit. We need new 

ways of understanding and communicating 

information about cities as a whole and of making 

decisions that tie the different parts of urban regions 

together. 

A century ago, urban leaders facing similar 

challenges at the end of one technological era 
based on coal and steam and the start of another 

based on petroleum and electricity stood at a 
historical juncture similar to ours, at the start of the 

information age. Those urban leaders responded 

with visions of the city of the future that called for 

investment in infrastructure, community services, 

and education, and for professional municipal 

government. Their efforts in Stockholm and Chica- 

go, Lyon and Manchester, Antwerp and Vienna, 

Glasgow and Melbourne provided the public 

transport, parks, institutions and services upon 

which millions still rely today. In 1911, the Viennese 

architect Otto Wagner, writing in his book Die 

tarossstadt, evoked a democratic city where 

architecture in the modern style and mass transit- 

systems would enable people of different 
backgrounds and nationalities to form a single 

society. In 1910, H. G. Wells expounded the idea 

of the megalopolis as a network of cities 
interspersed with countryside covering entire 

regions, providing a model of territorial balance 

adapted to modern transport, power systems, and 

communications. In the great plan for Chicago of 

1908, Daniel Burnham showed how grand civic 

spaces, commercial facilities, residential areas and 

parks could be tied together into a coherent pattern 

that respected nature. These visionaries shared an 

understanding of social change in cities. They 

believed that in the future, cities would be populated 

by people better educated and more prosperous 
than before, and better capable of adapting new 

forms of governance to meet their needs. 

Ideas and attitudes do matter. We do not have the 

option to do nothing: in that case many urban 

problems will only get worse. We have no choice 
but to follow the path toward sustainability. History 

shows that efforts to control the size and economic 

development of cities fail. Cities, like natural 

ecosystems, are dynamic, and as the geographer 
Yi-Fu Tuan reminds us, oThe city is a construction 

of almost inconcievable complexity". The concept 
of ecology implies that an urban system survives 

by adapting to change. Building the sustainable 

city means building a city that is inherently 

adaptable, characterised by diversity and variety. 
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The challenge lies, not in blocking change, but in 

guiding development as cities evolve. 

The OECD has been in the forefront of internatio- 

nal efforts to identify the policies and instruments 

that can guide urban development toward a more 

sustainable future. The Conference on Cities and 

the New Global Economy (1994) provided 
substantial evidence of the positive contribution of 

globalisation for urban development, and not the 

least by enhancing the problem-solving capacity 
of cities. The Project on the Ecological City, 

conducted between 1992 and 1995, tried to 
address a problem already identified in earlier 

OECD work on urban environmental policy: how 

to integrate urban environmental issues into urban 

policy more generally. When this project began in 

the wecks after the Rio conference, the emphasis 

was still largely on the environmental agenda. The 

Project on the Ecological City adopted a broad 

definition of sustainability, including social and 

economic as weil as environmental issues. This 

goal of policy integration remains fundamental, and 

the spatial context of the city provides a framework 

within which this integration can be made to work. 

As described in the report Innov tiv r i for 

ainable rban Develo ment (OECD, 1996), 
integrative strategies are more likely than sectoral 

approaches to provide forward-looking, proactive, 

flexible policies, and to be sensitive to local 
conditions and priorities. In ratin Distressed 

Vr~nA~rea (1 998) treats the phenomena of socio- 

economic disparities in relation to spatial patterns 

in cities. 

What has sustainability to do with migration? The 

originality of this Conference consisted in bringing 

together the theme of sustainable urban 

development with that of migration. Migration 

policies are largely national, their consequences 
are largely urban in character, because migrants 

generally concentrate in a few cities in any country, 

and most often in the largest ones. The integration 

of migrants therefore calls for an urban approach 

to housing, educating, the labour market, and 

cultural and civic measures. This integrative 

approach is a major feature of sustainable 
development policies for cities. The challenge 

therefore lies in adapting these policies to take 

better account of the needs of migrants and of the 

benefits they often bring to cities. The fact that 

migrants are more likely to live in distressed urban 

areas than in other parts of the city indicates the 

magnitude of the problem as weil as the need for 

an area-based policy. On the one hand, integration 

is more dificult in such neighborhoods; on the other, 

progress on sustainable urban development 
cannot be made unless the circumstances of 
migrants in cities are improved substantially. 
Interdependence is a critical theme of sustainability. 

The resources of a metropolitan region must be 
brought to bear on areas where urban social, 
economic and environmental problems are 
concentrated, so that these areas, and their 

inhabitants, are better integrated into the dynamic 

society around them. The cost of failure will be seen 
in widening social fragmentation and spatial 
segregation. 

The presence of migrants in cities is not a particular 

problem that compromises sustainable 
development, but their needs require attention if 

progress is to be made. Let me illustrated this by 
focusing on three aspects of sustainable 
development. 

R n w I f the economic base: Jane Jacobs, in 

herimportantbookCiti and h W Ih fNations 

(1984), described the unique functions of cities as 
primary developers and expanders of economic 
life. They provide the setting in which innovations 

are incorporated into everyday life. Immigrants play 

an important role in the process of economic 
renewal, as examples stretching from the 
Hugeunots in London, Berlin and Amsterdam in 

the 17th and 18th centuries to the Jamaicans in 

Toronto or the Pakistanis in Leicester today. They 

are often involved in market activities as traders, 

distributors and vendors, and they often become 
involved in economic sectors ripe for restructuring, 

as has been the case with the textile trades. This 

shows that there is more to a discussion of migrants 

and the urban economy than a willingness to 
accept low wages or take certain jobs. The reasons 

why many migrants become entrepreneurs are too 
various to be reduced to a simple formula, but the 

correlation is important. Ethnie and immigrant 

enterprises which draw on family and community 

networks within and beyond the city may help make 

many economic activities viable, and open up new 

pathways for trade. A major challenge however lies 

in helping to integrate migrant groups into the high- 

skill knowledge-based economy. The debate in the 

Llnites States about bilingual education is one 
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indication of how important this issue is. In many 

countries, variations in the quality of schools from 

one area to another influence residential choice, 

creating obstacles for integration. This example 

highlights the need for a comprehensive approach. 

A strate for a better use of s ace an for social 

~inte ration One of the main problems on the 

sustainability agenda is the peripheral expansion 

of cities, especially when combined with property 

and housing disinvestment or abandonment at the 

core. The question of whether the social integration 

of migrants is easier when they live in homogenous 

communities or are dispersed in the city at large is 

too complex to be analysed here, but it is clear 

that a city which is spatially as weil as socially 

fragmented suffers from a mutually reinforcing set 

of environmental and social problems. A more 

sustainable city will emerge only when areas of 

cities that are now in decline or are vulnerable to 

decline are reconnected with the rest of the city. 

Social capital and trust cannot be maintained if 

people from different minority groups feel excluded 

from the urban collectivity, as if both literally and 

figuratively, they have no place in our cities. The 

image of the sustainable city of the future is one in 

which public space becomes more important as a 
social setting, with more mixed use development 

(meaning more businesses integrated with 

housing), and accessible more easily without cars. 
It should be easier for all social groups to integrate 

in such a city than in cities and suburbs 
characterised by a monofunctional, zoned land-use 

pattern. To guide urban development toward 

sustainability, changes in housing and land market 

will be critical. It will be important to make new 

opportunities available to migrants, rather than be 

left to take what others don't want. 

The arti i ato ro e s. The post-war era has 

been dominated by a regulatory process of urban 

development, whereby planners and officials 

applied planning rules and building codes to guide 

investment and development. The city-building 

process was thus highly professionalised and 

bureaucratised, with weak sectoral integration 

which meant that the consequences of many 

decisions were not anticipated. Many mistakes 

were made. Sustainable development calls for an 

integrative approach that has a high degreee of 

public participation and understanding. The 

opening up of the decision-making process can only 

succeed if all residents, including therefore all 

immigrant and ethnie communities, feel they have 

a stake in the process. Research shows a positive 

correlation between integration into a 
neighborhood and participation in wider social and 

political causes. Ffforts to integrate immigrants into 

local or municipal governance is therefore a 
welcome part of the process of making sustainable 

urban development possible. And as with many 

items on the sustainability agenda, some of the 

problems government faces when trying to meet 

the needs of migrants cali for better co-ordination 

between municipal and national levels. 

Time does not permit more than a brief mention of 

several policy efforts to promote sustainable urban 

development. Germany and the United Kingdom 

are implementing strategies to strengthen city 

centres and control peripheral development; in the 

United Kingdom this will involve a co-ordinated 

national transport policy as weil. Germany is 

perhaps the world leader in finding new economic 

uses for abandoned and contaminated urban land, 

and has many examples of housing projects that 

promote social integration. The Netherlands is well- 

known for its efforts to make residential 

neighbourhoods more liveable and to guide 

property development in relation to transport 

strategies. A small number of states in the United 

States are pioneering with growth management 

plans which restrict or prohibit new development 

beyond a certain distance from city centres. 
Southeast Florida has a high percentage of 

residents born elsewhere in the US or abroad. To 

cope with an increase in population from 1. 5 to 4. 1 

million people over thirty years, this region 
underwent extensive suburban development, which 

now endangers the economic viability of older ur- 

ban cores and the environmental future of wetlands. 

There is now a policy in Southeast Florida to redirect 

development back to the coastal cities, which 

happen to be where migrants are most 
concentrated. Portugal and Italy are trying to 

integrate social strategies with environmental 

policies. Scandinavian countries favour an ecocyle 
approach to building and are very concerned about 

social exclusion. Japan is promoting environmen- 

tal concepts to improve the quality of life in cities, 

and to create cities which coexist better with their 

natural setting. In Australia the city of Perth is trying 

to guide development for new housing toward 

mass transit routes, and the city of Melbourne, a city 
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with many large immigrant communities, has 

managed to accommodate marc than half of all 

new housing units since 1993 without resorting to 

greenfield development. 

I cannot end this list of promising, innovative 

policies without some questions to ponder. First, 

how can pricing and fiscal measures be used more 

commonly as incentives for sustainable practices 

and to internalise more completely negative 
externalities? Second, what can be done to 
promote sustainable development in those cities, 

still a majority, where there is little interest in this 

agenda and few initiatives are being made? Third, 

how can people learn more from each other's 

experience, and develop better "feedback loops", 

to use the communications term, to monitor their 

city's performance? Fourth, how can we be sure 

that the sustainable development agenda will lead 

to better social integration, rather than to a widening 

of exclusion? 

Europe is perhaps the region in the world where 

cities are best prepared to make progress toward 

sustainability. Urban growth has been strongest in 

Asia, where most of the world's large cities will be 
found in the future, but there is a backlog of urban 

problems in Asian cities which the current 

economic situation will not improve. In the United 

States, there is resistance to curbs on energy use 

and 38 of the 39 largest American cities were 

weaker, demographically and economically, in 1990 
than in 1980. Europe does not have the problems 

of megacities. Its cities are still largely manageable 

in size, and have preserved their greatest assets: 
their historie cores, their public services and 

infrastructures, and their civic institutions. Linked 

to each other in networks, European cities are 
increasingly recognised for the role they play in 

European integration and in sustainable 
development. 
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Recent Trends in Migration 

and Immigrant Integration 
Policies in OECD Countries 

Jean-Pierre Garson 

OECD, Paris 

"Itisimpossible toimagine a school better suited 

to the education ofa human being than the ilfe ofa 
nevvimmigrant. He finds himselfin the terrible 

necessityofhawngto devote all bis strengthin order 

merely to survi ve" 

(Ludwig Wittgenstein, Vienna, 1899) 

Migration is far too important an issue to be left 

unanswered. Over the past few years, migration 

has been usurped by - more often than not 

extremist - political groups to apply pressure on 

the electorate in the host countries. To counter this 

unacceptable distortion, it is important to ensure 

that any available objective data relating to the 

issues raised by migrations is made more widely 

available. We also need to highlight more effectively 

the many initiatives taken at both national and local 

levels to facilitate the integration of immigrants and 

promote an effective partnership between the 

various economic and social players involved in 

city life. In this respect, the initiative taken by the 

City of Vienna to organise a conference on 

migrations and sustainable development, under the 

patronage of the OECD, is entirely in keeping with 

a common search for harmonious solutions 

adapted to the needs of the day. 

While the integration of immigrants is essentially 

an urban phenomenon, it is not a new one; but 

given the processes of economic and social 

change currently underway in our societies, it has 

become a particularly acute phenomenon. 
Moreover, the process of integration varies 

according to the period. I myself have been 

involved with issues of international migration for 

almost ten years now at the OECD. That's three 

years more than the age of reason and perhaps 

also the beginning of the age of wisdom. As Prima 

Levy once said: "Wisdom is also a commodity; it 

can - and should - be traded as such. . . ". It is in this 

spirit that migration issues have been debated for 

many years within the framework of the OECD 

Working Group on Migrations. We are here to pursue 

that debate and sketch out a number of new 

approaches. 

It is impossible to address in detail the recent trends 

in migrations and migration policies in a twenty 

minute presentation. I shall therefore attempt, first 

of all, to give you a very broad overview of recent 

trends in migratory movements. The second part 

of my presentation will then focus more specifically 

on migratory policies aimed at facilitating the 

integration of immigrants. 

I. A few remarks on trends in migratory 
movements 

The previous decade and the beginning of the 

nineties have been characterised, more or less 

markedly depending on the OECD countries 
concerned, by the accelerating pace of migratory 

movements, a broadening of the spectrum of 

nationalities involved and the diversification of the 

channels taken by migrants. As before, the family 

element still comes first in the distribution of 
admission flows according to main categories, and 

the relative share of asylum-seekers and refugees 

has increased compared with the flows of workers, 

particularly in Europe (see Chart 1). More and more, 

temporary and qualified migrants are the people 
involved in the cross-border movements of workers. 

The most striking changes in the direction of 

migratory flows relate to the emergence of 
immigration in the traditional countries of emigration 

in southern Europe. In addition, migratory currents 

have developed between east and west and 

between the countries of central and eastern 

Europe, fuelled in part by movements of ethnie 

minorities. Finally, migrants of Asian provenance 

represent a more important share in the number of 

new entries in several OECD countries. Overall, 

while traditional currents persist, new nationalities 

are emerging, some made up by a majority of 

female migrants (Philippines, Cape Verde and 

Dominican Republic). 

However, recent trends in international migrations 

during the second half of the nineties seem to 

indicate a turning point (see Trendsininternational 

migrations, OCDE, 1998), characterised by a 
stabilisation of (and even a decrease in) regular 

immigration flows in several OECD countries. It is 

still too early to know whether this reversal in trend 
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will be sustained in the medium term. Any worsening 

in the political or economic situation in regions close 
to OECD countries might result in those countries 

taking on a larger number of immigrants. Moreover, 

although it is impossible by definition to assess with 

any precision the volume of irregular migrations, their 

persistency is a clear indication of the difficulties 

experienced by both the host countries and the 
countries of origin in overcoming these migratory 

flows. But nothing justifies overestimating the 
number of migrants in an irregular situation, as 
underlined by the results of the operations of 
exceptional regularisation which certain OECD 
countries have decided to undertake (Italy, Spain, 

Portugal, France and Greece). 

Over the past few years the area of reference under 

consideration in any analysis of migratory 
movements has expanded to the east and to Asia. 

It would be wrong, however, to conclude all too 
hastily that east-west movements are set to gain a 
momentum such that they will trigger off risks of 
"invasion". 

We must also avoid drawing up rash forecasts that 

do not incorporate any idea of a break with past 
trends. According to certain authors the prospects 
for economic development in Asia (at least in the 
"miracle" countries), extended limitlessly or 
indiscriminately, should have attracted hordes of 

migrants towards these export-driven high-growth 

countries. And yet, the crisis of 1997-98 has resulted 

in the large-scale expulsion of immigrants and in a 
large proportion of the foreign workforce finding itself 

out of work. 

As we are in Vienna, the home of so many illustrious 

economists, we should remind ourselves of the 

observations made by Otto Bauer, who, in 1913, 
explained that migratory movements went hand in 

hand with the movements of capital accumulation. 

This observation, confirmed time and again, clearly 

indicates that the rhythm of migratory flows adapts, 
ultimately, to the intensity of the movements of 

capital accumulation and to the growth rate of the 

economy. 

The current crisis in Asia illustrates the volatility and 

flexibility of migratory movements, which, ultimately, 

adapt to the requirements of the job market. In the 

United States, Brinley Thomas has studied with 

great accuracy the twin movements of capital and 

migrations across the oceans which accompanied 
that country's economic development in the 19'" 

century. 

Although these flows have stabilised, the role of 

migrations in the annual population growth of 

several OECD countries is still by no means 
negligible. The share of births among the foreign 

population in the total number of births is high, and 

the foreign population itself is increasing (see Table 

1) and diversifying. The foreign labour force 
maintains its presence in the labour market, with 

the exception of sectors strongly hit by the effects 
of past oil crises. This presence tends to spread to 

a larger number of sectors. Overall, vulnerability to 
unemployment among the foreign work force, in 

particular in European OECD countries, has 
increased compared with that of the domestic work 

force. The gaps between unemployment rates 

among foreign workers and nationals have tended 

to remain unchanged. In several OECD countries 

the connection between the effects of migratory 

momentum (structural predominance of flows due 

to the reuniting of families and their impact on 

employment as weil as the economy-driven 
increase in the flows of asylum-seekers) and those 
of weak economic growth and an increase in 

unemployment has made it more difficult for 

immigrants to integrate within the host countries. 

The issue of the links between immigration and 

social shifts is also the subject of many discussions. 

II. Migration policies and, more specifically, those 
relating to the integration of immigrants 

The migration policies of OECD member states fall 

into two categories. The first consists of measures 
taken at the national level or within the framework 

of international co-operation in order to regulate 

flows more effectively. The second category 
comprises all the measures aimed at ensuring that 

immigrants are integrated more efficiently within the 

receiving nations. 

The various aspects of policies aimed at controlling 

flows more effectively relate essentially to the 

definition or redefinition of the conditions for entry 

and residence by immigrants; the review of 
legislation and procedures relating to the right of 

asylum; and the toughening of the systems of 
border checks and checks within the country to 
combat illegal immigration. Recent trends show 

that OECD countries have adopted a more 

17 



MUSD 98 

restrictive attitude with regard to entry and residence 

by foreign nationals. The amendments are aimed at 

subjecting the procedure involved in reuniting 

families to a larger number of conditions and at 

strengthening the selection measures in the 

recruitment procedures for new immigrants. 

For several OECD countries, the determination to 

limit immigration flows more strictly is also due to 

the necessity to observe the requirements imposed 

through accession to the Schengen Agreements 

and, for some countries, the European Union. Most 

OECD member states have recently strengthened 

the implementation of the rule of opposability of 

the employment situation while showing greater 

flexibility towards entries by temporary workers. It 

is, however, in the area of policy harmonisation 

regarding the right of santuary that international co- 

operation has been the most fruitful, as underlined 

by the sharp drop in the number of asylum 

applications made since 1993. Several OECD 

countries have also adapted shared lists of 

countries whose nationals must be in possession 

of an entry visa for that country. 

The prospect of the European Union's enlargement 

to certain countries of central and eastern Europe 

has raised concerns with regard to the unchecked 

migratory flows that might result. These fears, 
voiced first and foremost by those countries that 

have already taken in large numbers of migrants 

from the region (see Table 2), would diminish if the 

accession process were coupled with transitional 

measures postponing the free circulation of 

individuals to beyond the date of accession of the 

new member states to the European Union. Such 

provisions have been made in the past and, in the 

meantime, it is likely that a larger number of bilate- 

ral agreements governing the circulation of 

individuals will be signed, not only with the countries 

earmarked for future accession but also with their 

neighbouring countries. Several countries of central 

and eastern Europe are currently making efforts to 

implement new migratory policies in compliance 

with the criteria required by the countries of the 

European Union for admission of refugees, 
employment and residence by foreign nationals, 

and for checks of cross-border movements. 

Another avenue which, ultimately, is certain to mo- 

derate the incitement to emigrate is that of a 
consolidation of regional economic integration in 

central and eastern Europe. In this respect, the OECD 

published, in 1997, the records of a seminar 

organised in Vienna (in collaboration with the 

Austrian Chancellery and WIFO) on the subject of 

migrations, free trade and regional integration. The 

opening-up of trade combined with a substantial 

flow of foreign investments can facilitate integration 

in the world economy and contribute towards 

creating a larger number of jobs in the countries of 

central and eastern Europe. 

Besides controlling migratory flows, one of the main 

objectives of migratory policies is aimed at the 

integration of immigrants. This policy can apply to 

newly arrived and/or already established 
immigrants or to immigrants who wish to take up 

permanent residence in their host countries. It is 

difficult to evaluate the quality of the integration of 

foreign populations in each of the host countries. 

Integration models vary from country to country; 

the volume of migratory currents is by no means 

uniform; nor are the cultural traditions of migrants 

the same. Integration also involves complex social 

relations which cannot be reduced to the appraisal 

of a few indicators (e. g. employment, sector of 

activity, income level, place of residence, family 

situation, etc. ). Moreover, detecting divergences 

between the comparative performances of 

nationals and immigrants, based on a certain 

number of indicators, does not necessarily imply 

inequality between the two groups. Likewise, any 

convergence in behaviour does not necessarily 

reflect a process of integration. 

The spectrum of policies likely, in one form or 

another, to increase the chances of immigrant 

integration is so vast it is impossible to describe. It 

is just as difficult to evaluate the extent of the 

resources allocated, since a large part of the 

adopted measures do not apply solely to foreign 

nationals but more generally to populations eligible 

to social aid. Overall, in most host countries, the 

emphasis is on learning the language, providing 

school education to the children of immigrants, and 

on active policies aimed at facilitating the integration 

of the latter in the labour market. Other measures 

also reflect the determination to improve the 

conditions of integration for immigrants: the 

strengthening of their rights, their involvement in 

political and social life, the battle against exclusion 

phenomena and against all forms of racial or social 

disc rimination. 
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The urban dimension of immigrant integration in 

towns and cities raises two important questions: 

the need, on the one hand, to understand more 

fully the relationships between immigration and 

urban development and, on the other, the need to 
gain more in-depth knowledge of the nature and 

content of the policies implemented in towns and 

cities to integrate immigrants. In many OECD 

countries, the arrival of immigrants in urban areas 
has contributed favourably towards maintaining 

urban population levels and towards growth in 

general. In terms of the areas occupied, immigrants 

can contribute towards slowing down the process 
of abandonment of certain districts. Yet in a context 

of economic crisis and tax pressures of all kinds, 

there has inevitably been a certain amount of 
discussion in some towns and cities on the impact 

of the necessary infrastructures and the cost of the 

social services aimed at the immigrant population. 

These discussions are all the more sensitive given 

the fact that immigrants are concentrated in certain 

districts or in certain towns. Immigrant integration 

policies are generally of a ground-breaking nature 

and entail working in partnership with the immigrant 

communities themselves. In some cases, however, 

local policies are insufficient in themselves to 
attenuate the consequences of the worsening of 
the general economic situation. They need to be 
bolstered by structural policies drawn up at both 

the regional and national levels. 

In 1996, the OECD's Education, Employment, 

Labour and Social Affairs Department organised a 
meeting of experts and political decision-makers 

to look at the complexity of the stakes involved and 

the problems relating to the integration of 
immigrants in towns and cities (a selection of the 

documents submitted at the meeting was 
published by the OECD in 1998 under the title: 

"Immi grants, Integration and Ci i tes: Exploring the 
Links' ). A number of common traits did emerge 
from the diversity of the cities and districts 
examined. 

Firstly, the prevailing economic climate in the host 

country plays a fundamental role in understanding 

the differences in the pace of integration and the 

diversification of the itineraries used by immigrants. 

Secondly, immigrant communities are not 
homogeneous. On the one hand, the cultural 

behaviour of different nationalities is not the same 
and, on the other, several migratory waves co-exist 

within a given community. Thirdly, closed 
community spaces represent more of an obstacle 
towards the integration of immigrants. In many 

cities and districts, it transpired that the deterioration 

of the economic situation thwarted the residential 

itineraries of immigrants and that in certain cases 
instances of desocialisation emerged as a result. 

Proposals aimed at facilitating the integration of 

immigrants in towns and cities included 

suggestions to improve the development of public 

transport as a structuring element of urban 

development and facilitator of new business 
settlements as weil as a creative element in terms 

of social links. Other suggestions focused on the 

need to increase the number of new jobs created 
and develop the presence of public services in 

disadvantaged districts. Finally, the emphasis was 

placed on the importance of associating not just 
the migrants themselves but also all the populations 

concerned, as weil as other key players in society 

(business leaders and key figures in local 
administration and social services), in defining ur- 

ban options and implementing integration policies. 

At the methodological level, it was clear that the 

concepts used to address the integration issue 
differ from one country to the next. Moreover, 

political decision-makers do not always formulate 

their diagnostic assessments on an adequate 
scale. There is sometimes a degree of uncertainty 

with regard to the identification and the choice of 

levels and locations in which measures should be 
taken to make integration politicies more efficient. 

Moreoever, most of the schemes undertaken are 
not subject to precise quantification or quality 

evaluation. 

19 



MUSD 98 

Table 1. Stocks of foreign population in selected OECD countries 

Thousands and percentages 

1986 1987 1988 1989 1990 1991 1992 1993 1994 1995 1996 

Austria 

% of total population 

Belgium 

% of total population 

Czech Republic 

% of total population 

Denmark 

% of total population 

Finland 

% of total population 

France 

% of total population 

Germany 

% of total population 

Hungary 

% of total population 

lreland 

% of total population 

ltaly 

% of total population 

Japan 

% of total population 

Korea 

% of total population 

Luxembourg 

% of total population 

Netherlands 

% of total population 

Norway 

% of total population 

Portugal 

% of total population 

Spain 

% of total population 

S weden 

% of total population 

Switzerland 

% of total population 

United Kingdom 

% of total population 

United Stetes 

% of total ulation 

314. 9 
4. 1 

853. 2 

8. 6 

326. 2 

4. 3 

862. 5 

8. 7 

128. 3 

2. 5 

17. 3 

0. 4 

136. 2 

2. 7 

17. 7 

0. 4 

77. 0 
2. 2 

450. 2 

0. 8 

867. 2 

0. 7 

41. 6 
0. 1 

97. 3 

26. 3 

568. 0 
3. 9 

109. 3 

2. 6 

77. 0 
2. 2 

572. 1 

1. 0 
884. 0 

0. 7 

42. 8 

0. 1 

102. 8 

26. 8 

591. 8 

4. 0 
123. 7 

2. 9 

293. 2 

0. 8 

390. 8 

4. 7 

956. 0 
14. 7 

1 820 

3. 2 

334. 9 
0. 9 

401. 0 
4. 8 

978. 7 

14. 9 
l 839 

3. 2 

4 512. 7 4 240. 5 

7. 4 6. 9 

344. 0 
4. 5 

868. 8 

8. 8 

387. 2 

5. 1 

880. 8 

8. 9 

142. 0 
2. 8 

18. 7 

0. 4 

150. 6 
2. 9 

21. 2 

0. 4 

82. 0 
2. 4 

645. 4 
1. 1 

941. 0 
0. 8 

45. 1 

0. 1 

105. 8 

27. 4 
623. 7 

4, 2 

135. 9 
3. 2 

94. 7 
1. 0 

360. 0 
0. 9 

421. 0 
5. 0 

l 006. 5 

15. 2 

1 821 

3. 2 

78. 0 
2. 3 

490. 4 

0. 9 
984. 5 

0. 8 

47. 2 

0. 1 

106. 9 
27. 9 

641. 9 
4. 3 

140. 3 

3. 3 

101. 0 
1. 0 

249. 6 
0. 6 

456. 0 
5. 3 

l 040. 3 

15. 6 
l 812 

3. 2 

4 489. 1 4 845. 9 
7. 3 7. 7 

456. 1 

5. 9 

904. 5 

9. 1 

160. 6 
3. 1 

26. 3 

0. 5 

3 596. 6 

6. 3 

5 342. 5 

8. 4 

80. 0 
2. 3 

781. 1 

1. 4 
1 075. 3 

0. 9 
49. 5 

0. 1 

113. 1 

29. 4 

692. 4 

4. 6 
143. 3 

3. 4 

107. 8 

1. 1 

278. 7 

0. 7 

483. 7 

5. 6 
1 100. 3 

16. 3 

1 723 

3. 2 

11 770. 3 
4. 7 

532. 7 623. 0 689. 6 

6. 8 7. 9 8. 6 

922. 5 909. 3 920. 6 

9. 2 9. 0 9. 1 

41. 2 77. 7 

0. 4 0. 8 

169. 5 180. 1 189. 0 
3. 3 3. 5 3. 6 

37. 6 46. 3 55. 6 

0. 8 0. 9 1. 1 

87. 7 94. 9 
2. 5 2. 7 

863. 0 925. 2 

1. 5 1. 6 

1 218. 9 1 281. 6 
1. 0 1. 0 

51. 0 55. 8 

0. 1 0. 1 

117. 8 122. 7 

30. 2 31. 0 
732. 9 757. 4 

4. 8 5. 0 
147. 8 154. 0 

3. 5 3. 6 
114. 0 123. 6 

1. 2 1. 3 

360. 7 393. 1 

0. 9 1. 0 

493. 8 499. 1 

5. 7 5. 7 
1 163. 2 1 213. 5 

17. 1 17. 6 
1 750 1 985 

3. 1 3. 5 

89. 9 
2. 7 

987. 4 

1. 7 

1 320. 7 

1. 1 

66. 7 

0. 2 

127. 6 
31. 8 

779. 8 

5. 1 

162. 3 

3. 8 

131. 6 
1. 3 

430. 4 

1. 1 

507. 5 

5. 8 

l 260. 3 

18. 1 

2 001 

3. 5 

5 882. 3 6 495. 8 6 878. 1 

7. 3 8. 0 8. 5 

713. 5 723. 5 

8. 9 9. 0 
922. 3 909. 8 

9. 1 9. 0 

103. 7 158. 6 

1. 0 1. 5 

196. 7 222. 7 

3. 8 4. 2 

62. 0 68. 6 
1. 2 1. 3 

6 990. 5 7 173. 9 
8. 6 8. 8 

137. 9 139. 9 
1. 3 1. 4 

91. 1 96. 1 

2. 7 2. 7 
922. 7 991. 4 

1. 6 1. 7 

l 354. 0 l 362. 4 

1. 1 1. 1 

84. 9 110. 0 
0. 2 0. 2 

132. 5 138. 1 

32. 6 33. 4 
757. 1 725. 4 

5. 0 4. 7 

164. 0 160. 8 

3. 8 3. 7 
157. 1 168. 3 

1. 6 1. 7 
461. 4 499. 8 

1. 2 1. 2 

537. 4 531. 8 

6. 1 5. 2 

1 300. 1 l 330. 6 
18. 6 18. 9 

l 946 2 060 
3. 4 3. 4 

728. 2 

9. 0 
911. 9 

9. 0 

198. 6 
1. 9 

237. 7 

4. 7 

73. 8 

1. 4 

7 314. 0 
8. 9 

142. 5 

1. 4 

118. 0 
3. 2 

l 095. 6 

2. 0 

1 415. 1 

1. 1 

148. 7 
0. 3 

142. 8 

34. 1 

679. 9 
4. 4 

157. 5 

3. 6 
172. 9 

1. 7 

539. 0 
1. 3 

526. 6 

6. 0 
1 337. 6 

19. 0 
l 972 

3. 4 

Note: Data are from population registers or fiom register of foreigners except for France and the United Stetes (Census), Portugal and Spain (residence permits 

Ireland and the United Kingdom (Labour Force Survey) and refer to the population on the 31 December of the years indicated unless otherwise stated. 

For more details on sources, refer to the notes at the end of the Annex. 

Source: Trends in International Migration, OECD, 1998. 
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Table 2. 
A. Foreign residents who are nationals of central and eastern European countries in selected European OECD 

countries, latest available year 

Thou sands 

Austria 

1991 
Belgium 

1996 
Denmark 

1996 
Finland 

1996 
France Germany 

1990 1996 

Bulgaria 

Former CSFR 

Hungary 

Poland 

Romania 

Former USSR 
Former Yugoslavia 

Total foreigners 

3. 6 
11. 3 

10. 6 

18. 3 

18. 5 

2. 1 

197. 9 
517. 7 

0. 7 
0. 8 

0. 9 
5. 7 

2. 2 

2. 6 
8. 1 

911. 9 

5. 3 

1. 1 

2. 6 
32. 2 

237. 7 

0. 4 
0. 7 

17. 0 
4. 0 

73. 8 

0. 8 36. 0 
2. 0 29. 6 
2. 9 55. 7 

46. 3 283. 4 

5. 7 100. 7 

4. 3 54. 3 
52. 5 1 296. 7 

3 596. 6 7 314. 0 

Countries mentionned 

above (as a % of total 

foreigners) 50. 7 

Hungary 

1996 

2. 3 17. 4 29. 9 3. 2 

Italy Netherlands Sweden Switzerland 

1996 1995 1996 1996 

25. 4 

Bulgaria 

Former CSFR 
Hungary 

Poland 

Romania 

Former USSR 
Former Yugoslavia 

Total foreigners 

1. 5 

3. 7 
0. 1 

4. 3 
61. 6 

27. 4 
31. 7 

14. 9 94. 6 

142. 5 1 095. 6 

0. 6 
0. 9 
1. 1 

5. 9 
1. 5 

5. 0 
32. 8 

725. 4 

2. 9 
15. 9 
3. 8 

4. 6 
3. 5 

4. 4 

36. 6 305. 0 

526. 6 l 337. 6 

Countries mentionned 

above (as a % of total 

forei ers) 60. 4 14. 0 6. 6 11. 2 23. 7 

B. Immigrants horn in central and eastern European countries residing in selected OECD countries, latest available 

year 
Thousands 

Australia 

1996 
Canada Denmark Netherlands Sweden United States 

1996 1996 1995 1996 1990 

Former CSFR 
Hungary 

polend 

Romania 

Former USSR 
Former Yugoslavia 

Total of foreign-horn 

65. 1 

49. 8 

118. 5 

41. 2 
54. 2 

193. 4 

106. 4 
122. 0 

4 971. 1 

3. 9 87. 0 
1. 4 4. 9 14. 7 110. 3 
9. 8 13. 6 39. 5 388. 3 
1. 4 3. 1 11. 2 91. 1 

3. 6 8. 4 389. 9 
27. 6 43. 8 72. 8 141. 5 

2592 l 407. 1 943. 8 19 7672 

Countries mentionned 

above (as a % of total 

forei -horn 6. 0 10. 4 16. 9 5. 5 14. 6 6. 1 

1. Slovak Republic for Hungary. 

2. Including Baltic States for Australia. 

Sources: Census for Austria, France, Australia, Canada and the United States and population registers for the other countrie, 
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Chart 1. Immigration flows into seiected OECD countries 
by main categories (1) In 1990 and 1996 

Percentages of total inflows 

Wod, sra ~ Family members ~l, FamilY ~ Re see oiksrs ~ accompa"Yl" wodiars ~ reu"~catlon ~ Refugees 

0 20 40 60 80 100 

United Kingdom(2) 92 

96 

Switzarland 90 

96 

Australia (3) 91 

97 

Cansda (4) 90 

96 

Francs (5) 91 

96 

Dsnmark (6) 90 

96 

United Stetes (7) 92 

96 

Sweden (6) 90 

96 

0 20 40 60 80 100 

IVote: Countries are rsnked by decressing order of the percentage of workers in letal inflows. 

1. For Austraka, Canada, the United Stetes and Sweden, data concem acceptances for setöemsnt. For Dsnmark, 
Switzerlsnd and France, entries corres pond to rssidence permits delivered rn general fora period longer thsn one 
yesr. For the United Kingdom, data are based on entry control at pons of certain categories of migrants 

(exduding European Economic Aras citizens). For Switzerlsnd, Francs, Denmark and Sweden, fsmily membsrs 
accompanying workers are included under "Fsmily reunification'. For Australia, %erkers" include 

accompanying dependents. 
2. Passengers, excluding European Economic Aras nationale, admitted to the United Kingdom. The data oniy 

indude certain catsgo ries of mig rente: work permit holders, s pouses and refugees (excluding residents returning 

on limited leave or who previously ssttled). The cstegory 'Workers indude Commonwealth ciözens with s 
United Kingdom horn grandparent who ars talung or seeking employmsnt (UK ancestry). 

3. Data mfer to fiscal years (July to June of the given year). Exduding the Special Eligibility programme. The 
category Workers include the accompanying dependents. 

4. Exduding retirees. 
5. Inflows of fsmily members of EU citizsns are estimatsd in 1996. 
6. Exduding Nordrc and EU citizens. 

7. Data rsfsr to frscsl yesrs (Oclober to September of ths grven year). Exduding immigrants who obtained s 
permanent residence psrmit foöowing ths 1986 Immigration Reform and Control Act. 

Source: Trends in international Migration, OECD, 1998. 

About the Author: 

Economist, head of the Non-member Economies and International Migration Division of the QECD, is in charge 

of the annual publication "Trends in International Migration" and of the working programme on migration set up 

by the Working Party on Migration of the OECD. This working party consists of delegates from the member 

countries as weil as observers from international governmental organisations. 
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Social Consequences of 
International Migration 

Hans-Joachim Hoffmann-Nowotny 

Sociological Institute of the University of Zurich 

1. Introduction 

Those, then, are a few elements of my arguments. 

It would be overly ambitious of me to want to 

address this issue in a manner befitting its 

complexity in the extremely short time available. 

Expect therefore only a wood-engraving in the style 

of Barlach rather than a richly detailed painting such 

as we know from Breughel the Elder, who after all 

is so wonderfully represented here at the Art History 

Museum. 

"Migration and sustainable urban development" is 

the subject of this Conference. "Sustainable urban 

development" means to administer and structure 

a city in such a way that a//its inhabitants have the 

opportunity, now and in the future, to look forward 

to and enjoy a liveable urban environment. This 

entails, on the one hand, taking decisions now for 

the future which do not impede such a prospect. 

And, on the other, it also means correcting trends 

that have set in during the past and which are 

clearly detrimental to the objective of sustained 

preservation of a humane city, For migration 

experts, it must be painful to note, however, that 

while such trends had been predicted, it is only in 

rare instances that they have been addressed 
accordingly at the political level. 

At this juncture it is only fair to note, however, that 

Vienna has recognised and addressed the 
problems linked with immigration earlier than 

others. This Conference is once again a case in 

point. 

This presentation deals with the "Social 
Consequences of International Migration". My task 

would be made easier if in each case migration 

per se had specific identical or similar conse- 
quences. Unfortunately, that is not so. The nature 

of - and problems raised by - the consequences of 

migration are many 

1. depending on the characteristics of the migrants, 

which can vary substantially, 

2. depending on the pace and scale of immigration 

for each group of migrants, 

3. depending on the characteristics of the 
immigration context and its change, and finally 

4. depending on the specific interplay in each case 
between immigration and the immigration context. 

2. International and intercontinental migrations 

today 

As we reach the end of this century we note that 

the traditional migration of immigrant workers (the 
"old" type of migration) has ceased almost entirely; 

firstly, because all European immigration countries 

decreed highly restrictive means of regulations in 

the early seventies; second/yalso - and probably 

mainly so - because the immigration potential of 

traditional southern European emigration countries 

has diminished decisively in the wake of their own 

economic development. In fact, an increase in 

return migration has even been noted of late. 

By contrast flows of refugees are on the increase; 
we note flows of asylum-seekers and illegal 

immigrants heading towards First World countries 

from other Mediterranean countries as weil as from 

near-by and far removed countries of the Third 

World. In addition to this now world-wide South- 

North migratory movement we have observed more 

recently something that was foreseeable in the case 
of the opening of the borders of the former East 
Bloc (Hoffmann-Nowotny 1989: 30), namely 

migrations in an East-West direction. Together, they 

constitute the "new" migration. A "new migration 

of nations" (Hoffmann-Nowotny 1978), as 
historians may one day choose to cali these 
migratory movements at the end of the 20'" century, 

appears imminent. 

The "new migration of nations" has all the 
characteristics of a internal migration, a global 
internal migration. 

In the past, international migrations were 
characterised by the fact that the immigration 

context chose among potential mi grants according 

to nation, qualification, gender, etc. , down to the 

state of health. Today, the situation is reversed. Not 

unlike internal migration, internationalmigrants also 
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choose among potential immigration contexts: 

according to openness, e. g. the degree of rigidity 

of the asylum process, the extent of the welfare 

benefits, the presence of ethnie bridgeheads, etc. , 
even down to the routes run by smuggler 

organisations. The principal characteristic of 

internal migrations is, however, that it is not (or 

cannot be) controlled and/or regulated. 

1989; Penninx 1990). The determining factors of 

mass migration have disappeared. 

This does not (yet) apply to countries situated 

beyond those borders which until recently have 

prevented the migration potential that exists there 

from coming to the fore in a commensurate 
movement of emigration. ' 

It is in the light of the potential scale of these "new" 

internal migrations that we need to consider firstly 

the world population and its presumed trend and 

second/y Europe "post-89". 

3. Future aspects of international migration 

The world's population will probably reach the 

figure of 6 billion in the course of this year. For the 

year 2025 estimates reckon with a world population 

figure of 8. 2 to 8. 5 billion. As we know, this 

population explosion is taking place practically 

exclusively in developing countries (and more 

particularly in Africa and southern Asia) while highly 

developed nations appear to be weil on the way to 

a populationimplosion. The migration potential that 

resides in the fact that 80% of the world's population 

is living in so-called "less developed regions" has 

by far not yet been fully mobilised. There is no 

doubt, however, that its mobilisation has begun. 

It is quite evident that millions and millions of people 

are no longer prepared to wait for the fruits of their 

collecti ve efforts to make good their development 

backlog and improve their chances of survival. 

Rather, they are seeking to improve theirindi viduai 

living situation by emigrating to countries of the 

developed world (Hoffmann-Nowotny 1978; Wer- 

ner 1986): migration, then, as a development ersatz 

As we know, however, the countries of the 

developed world are sealing down their borders 

more and more tightly to the influx of immigrants, 

thereby massively violating their own liberal doctrine 

which, after all, postulates the free movement word- 

wide of capital, goods and services but not, 

however, of people. It is hard to deny that therein 

lies the expression of a certain schizophrenia and 

double standards. 

Compared with the worid migration potential, the 

emigration potential of former East Bloc countries 

(leaving aside for the time being the states of the 

former Soviet Union) is negligible. Altogether, 

Bulgaria, the successor states of former Yugoslavia, 

Poland, Romania, Slovakia, the Czech Republic 

and Hungary only number around 120 million 

inhabitants. ' 

The birth rate of these countries teils us that it is 

either only just sufficient to ensure the population 

level or is even below the level necessary to 
maintain the population. Therefore the former East 

Bloc countries mentioned earlier are not actually 

exerting any "population pressure" such as it might 

exist as a determining factor of migration for the 

population of billions in the Third World and their 

rapid growth. 

There is of course a migration potential and it is 

evident in migrations of different types. However, 

given that a number of these countries — in particular 

the states bordering on Austria, i. e. Slovakia, 

Slovenia, the Czech Republic and Hungary- 

are on an increasingly secure path towards 

development, and 

for the countries we have just mentioned (with 

the exception of Slovakia), EU membership- 

and, with it, improved development opportunities 
- is set to become a reality in the near future, 

the structural foundation for any mass emigration 

from this particular region is simply non-existent in 

the medium term. 

It seems more than likely that, with regard to 
emigration from the countries of south-eastern 

Europe, we shall see a scenario emerge similar to 

that seen with all the "old" emigration countries 

which, today, are part of the EU - namely, Greece, 

Italy, Portugal and Spain. 

As for the future of international migration a 
quantitatively significant migration is not expected 

to occur once again within the EU (Penninx/Muus 

By contrast, developing countries per se, which 

represent the bulk of intercontinental world 

migration potential, are not expected to succeed 
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in reducing at least decisively the structural gap 
that separates them from the highly developed 
countries, or more specifically: achieve a noticeable 

approximation of their standard of living and 
lifestyle. 

4. Consequences of world-wide migration 

When international and intercontinental immigrants 

arrive and settle in the country of immigration, we 

need to be able to pre-empt the consequences. 

both coincide, minority and class problems 
accumulate. 

Until very recently, immigrants in the highly 
developed countries of Europe came essentially 

from under-developed regions of developed 
southern European countries; they now also come 
from former socialist states. Immigrants from these 
regions came to Austria - and not least to Vienna- 

long before their homeland came under the yoke 
of "practical Socialism". 

The focus here is on two problem areas above all 

others, namely that of integrationand assimilation' 

If immigrants from a foreign culture are not 

integrated in the long term into the structure of 

the society that receives them, then (given the 

actual and expected social makeup of the 

immigrants) that society is likely to experience 
downward mohility towards an underclass 
(Hoffmann-Nowotny 1973) and sma//-scale 

segregation, for example in the form of ghetto- 
isation (Hoffmann-Nowotny/Hondrich 1982). 

- If immigrants from a foreign culture are not 

assimilated in the long term into the culture of 

the society that receives them, then the result is 

a multi-cultural society, a society which is often 

transfigured for some social romantic notion. 

Historical and current experience clearly proves that 

their integration and assimilation - as weil as that 

of traditional southern European guest workers- 
took place comparatively easily. The previous and 

the current Federal Chancellors and your Federal 

President confirm this particularly clearly, and I, too, 

may claim the same for myself and my parents, 
both of whom were born in Poland before 1918. 

However, if migrants come from under-developed 

or less developed countries and regions with an 

often still archaically segmentary social structure, 

they often present traits due to their origin which 

often are not compatible with the structural and 

cultural requirements of highly developed 
immigration countries. 

I believe however (along with Seifert 1998: 27): 
"The blessings of a culture of difference (of a multi- 

culture, H. -N. ) and the urban virtue of tolerance are 

generally praised by members of a weil-to-do 

academic middle class. However, tiered labour 

markets and segregated cities protect them in most 

cases from having to practise in their daily lives 

what they preach. Immigrants filter into those 
segments of the labour market and into those 
housing areas where they encounter an indigenous 

population whose situation is economically and 

socially equally precarious. In other words they 

come into contact with precisely those strata of the 

established population which, due to their own 

unsecured existence, are the least able to deal 

productively with the challenges raised by the influx 

of such a foreign world. Indeed, burdening the 

weakest with the task of integration is a sure recipe 
for failure". 

Cultural segregation means creating minorities 

(Hoffmann-Nowotny 1974); structural segregation 
means creating a foreign-ethnie underclass. When 

Origin-related traits in interaction with 

characteristics of the immigration country, in 

particular the economic shift from industrial society 
to a services and information society, provide these 
immigrants with no economic foundation 
whatsoever either from the very outset or, if they 

do initially, it is soon pulled away from under them. 

&ructura/conf licts occur in cases where immigrants 

and the indigenous population find themselves 

competing for materia/assets in short supply such 
as jobs, schools, housing space, state benefits, 

etc. . 

Cultural conf licts occur in cases where the 
indigenous population (and immigrants, too) 
consider that immaterial symbol ic assets such as 
values, identities or lifestyles are at risk or where 

irreconcilable cultural elements collide. Crisis 

phenomena of a structural nature (e. g. 
unemploymenß or cultural nature (e. g. Ioss of 
orientation) are weil suited to aggravate such 
conf licts. 
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It is precisely because the aforementioned type of 

immigrants is often structurallydisadvantaged and 

culturally rejected that in response there is often 

an explicit emphasis on or revival of their cultural 

identity: 

in Europe the re-Islamisation of North Africans or 

Turks is a visible expression of this trend. In other 

words: the cultural difference between the 

indigenous population and foreigners often 

becomes greater or can in any case increase furt- 

her afterimmigration - and without such a process 

being encouraged in any way. 

Wherever structural distance and cultural difference 

cannot be reduced - for whatever reasons - open 

societies in European immigration countries 

become c/osed, they are "re-feudalised" on an 

ethnie basis. 

From a regional and small-scale viewpoint the 

creation of a closed society has a whole series of 

consequences, which we can only touch upon 

brief ly here: 

Regions and cities which due to a specific 

economic structure - because for example they 

are structurally weak or undergoing radical 

change - are particularly susceptible, will be 

permanently exposed to a social underclass of 

immigrants. 

Cities and municipalities whose settlement and 

housing stock structure (e. g. neglected housing 

stock, locations and structures unappealing to 

the indigenous population) are "favourably" 

structured in this respect will experience the 

phenomenon of ghetto-isation. 

Regions and municipalities are faced with 

"problem areas"' which with time can be 

duplicated in a "self-sustaining cycle"'. This can 

have a crucial effect on the "quality of life" of 

such entities. 

Differential "quality of life" - which for 

municipalities and regions appears in general 

more and more as a stratification criterion - is 

accentuated by immigration and results in a 
greater stratification (increase in "difference in 

attractiveness levels" ) of such contexts, in 

particular for the indigenous population, which 

in turn again accentuates the stratification effect. 

- The stratification effect - just like the emergence 

of "problem areas" - results in the social 

segregation also of the indigenous population 

("unmixing"), with the consequence of 

"participation conf licts" between the remaining 

under-privileged indigenous population and 

immigrants. 

5. Conclusions 

A culturalpolicy - be it developed by the immigration 

countries or by the immigrants themselves' - that 

is aimed at preserving or even strengthening 

cultural heterogeneity(in a fundamental sense of 

the word) will definitively anchor social inequality 

and structural segregation. Such a policy would 

accentuate the aforementioned problems, which 

so far have proved resistant to all attempts at 

remedy using means of national as weil as regio- 

nal or local government policy. 

A structura/policy would seek to do whatever is 

possible to prevent these problems or at least to 

mitigate them; in any case it would address them. 

A structural policy intent on achieving sustainable 

urban development with immigration must be 

orientated towards 

1. receptive labour markets, 

2. economic growth, 

3. functional welfare state networks, 

4. an education system that offers everyone the 

opportunity to acquire the qualifications required 

by the labour markets (for 1. -4. viz. Siebel 1998: 

81), 
5. an immigration which, according to type and 

scale, is in harmony with the integrative capacities 

of the immigration context, 

6. avoiding a high level of concentration of 

immigrants 

and finally 

7. a legal system that grants the same rights to all 

(no less but also no more) but also instils respect 

for the law in all. 

Such a structura/ policy could not, however, 

guarantee that the cultural identity of the foreign 

ethnie groups would be preserved if the term 

"culture" is taken to mean more than mere folklore. 

The outcome of a structural policy will not be a 
harmonious society free from all tensions and social 
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problems. A society - and, in connection with our 

subject matter, a city - that applies a successful 

structura/policy aimed at sustainability will, 

however, be confronted only with those social 
tensions that characterise anymodern society and 

its cities. 

' The collapse of the system of rule of "practical Socialism" must, ultimately, also to be seen as a consequence of the shaping of 
Europe and the world as a single society. 
' By comparison around 325 million people live in EU countries and around 25 million people in EFTA countries, which means that what 
is referred to as the European Economic Region has around 350 million inhabitants. 
'With regard to the relationship between these two factors it should be said that assimilation and integration are mutua/iyconditional; 
consequently a lack of integration will impede the assimilation process and the lack of assimilation will negatively affect the integration 
process (Hoffmann-Nowotny 1973). Naturally, in reality we are not dealing with simple dichotomies (assimilated vs. non-assimilated or 
integrated vs. non-integrated). Rather, every possible intermediate stage exists between these two extreme points of one and the same 
continuum. 
4 Reports from France indicate for example that there are now some 20 cites [council housing estates] "which uniformed police are not 
allowed to petrol- for fear of causing provocation or of being themselves provoked and attacked" (Neue Zürcher Zeitung, 19. /20. 1. 
1991: 7). ' Another "self-sustaining process" results from what is referred to as "chain migration". What this means is that regardless of the 
reasons which prompted the first immigrants of an ethnie group or specific regional origin to select a particular location or neighbourhood 
in which to settle, it will then serve as the destination for subsequent immigration. ' In this connection Tobler Müller remarks (1990: 9): "The trademark of 'cultural identity'. . . often includes strategies which can be 
regarded as 'marketing' or as a covert campaign for the accumulation of rights without the attendant obligations. For instance some 
immigrants have the tendency to transpose their rights from the context of ongin to Switzerland without retaining the traditional obligations. 
. . . Conversely Swiss rights are very quickly laid claim to while there is often little interest in assuming the obligations. " 
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Introduction 

Immigration has become a feature of economies 
throughout the industrialised world. The United 

Nations estimates that over 60 million people, or 

1. 2 percent of the world's population, reside in 

countries in which they were not born. Immigration 

increased in almost all OECD countries in the 
course of the 1980s and 1990s. Net migration 

represents the principal component (marc than 60 
percent) of population Increase in Western Europe 
since 1987. In Australia and America net migration 

is less important for population growth - it accounts 
for only a third and a quarter, respectively, between 

1981 and 1991. Part of immigration is labour 

migration, which, in general, has contributed to the 

increase in worker mobility since the middle of the 

1980s. Yet, labour migration represents only the 
smaller share of immigration flows - about 49 
percent in Switzerland, 30 percent in Germany and 

France and a mere 20 percent in the traditional 

immigration countries Canada and Australia. In fact, 

family reunion and refugee inflows account for the 

major migration flows into OECD-countries. 
Nevertheless, foreign labour is playing an 
increasingly important role in the funktioning of 
labour markets. 

Before considering the economic impact of 
immigration on national economies, attention 
should be drawn to the multifaceted reasons for 

migration. Policy targets in the field of migration 

differ according to national interests and may be 
classified into three broad areas. 

through family reunion. Family reunion may be 
one form of an explicit population policy. 

3. Business, military, diplomatie or humanitarian 

reasons: immigration may be a consequence 
of foreign policy, of economic activities (e. g. , 
export processing zones) or of environmental 

or political push factors which indue people to 
emig rate. 

Immigration would not be a controversial topic if it 

only had, in the main positive, economic effects. 
Cultural and social issues also are at stake, which 

turn immigration into a particularly complex policy 

area. 

Economic analyses focus on monetary effects, 
which are the result of market transactions. Many 

aspects, which affect the material weil-being of a 
society but are not organised through the market, 

are therefore neglected in a purely economic 
impact analysis of immigration. In addition only very 

narrowly defined economic criteria are used in 

evaluations of the economic impact of immigration. 

The main topics of research relate to those factors 
which affect economic growth and ist composition: 
GDP per capifa and income distribution, inflation, 

productivity and technical progress, the balance 
of payments and, last but not least, the labour 

market. Indeed, as will be evident, so far as labour 

migration is concerned, the impact on various 

economic entities flows from ist effect on the labour 

market. The political debate in labour matters 
centres on the question of the impact of immigrants 

on employment opportunities of the national work 

force, in particular on wages and unemployment. 

I shall present a short outline of the factors to be 
taken into account in a cost-benefit analysis of 
immigration. This will set the scene for a discussion 
of the complexity of the impact of immigration upon 

host economies. 

1. Economic reasons, so-called demand-pull 

factors: migrants are a source of labour, in 

particular of skill elements, to assure smooth 

economic growth and to diminish the inflationary 

effects of bottlnecks in the labour supply. 

2. Social and population policy reasons: ethnie 

nuclei in immigration countries attract migrants 

Impact on economic growth 

International research on the impact of immigration 

on economic growth does not come up with a sim- 

ple answer. The impact of a growing population on 

economic growth is dependetn on how producitivity 

and income per capita are affected. However, it is 

very difficult to measure the effect of immigration 
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on productivity because of opposite tendencies of 

supply and demand factors. 

for migrants may be negatively affected in the 

longrun. 

Immigrants, in particular migrand workers, do not 

just raise the level of labour supply. They also 

change ist skill composition. In the same way, on 

the demand side, migrants do not only increase 

the total demand for goods and services, they may 

also have a consumption basket which differs in 

many respects from the national average. The 

composition effect has, among other things 

implications for import-export relationships. 

A major positive influence of immigration on the 

productivity of a country is seen in the higher 

mobility of migrants compared to resedents. This 

notion was at the heart of the decision in favour of 

the 'guest worker' model of migration in central 

Europe. Switzerland, Germany and Austria 

intended to satisfy a perceived short term need for 

labour in order to facilitate economic growth. 

Temporary work perrnits were to assure the 

continued mobility of foreign workers. Settlement 

of migrants and thus immigration was not the 

objective. As a result policies of family reunion and 

integration were only put into place reluctantly and 

at a relatively late stage, as de facto settlement of 

foreign workers had taken place. 

Another aspect which impacts upon productivity, 

is the skill structure of immigrants. Above average 

skills, which result in both higher wages and better 

employment opportunities, are more conducive to 

an above average contributrion to GDP per capita 

than low skills and traditional skills, which are 

becoming more and more obsolete with technical 

progress. 

This aspect of immigration underlies the rationale 

for the development of an intricate point system of 

skills required for entry into traditional immigration 

countries, like Australia, Canada and USA. 

Another positive aspect of migration to host 

countries is the cost-saving on education and 

training of migrants. The savings may, however, 

need to be compensated by expenditure on 

integration of migrants. A lack of explicit integration 

measures for first and second generation migrants, 

in particulare in housing and education policies, 

may result in longterm costs, as unemployment of 

migrants may rise and employment opportunities 

The intake of migrant workers tends to keep wages 

down in those sectors of the labour market where 

foreign labour is concentrated. This is one reason 

why unions tend to oppose liberal immigration 

policies. Employers argue that lower wages enable 

firms to reap higher profits, which foster investment 

- investment being a major factor for productivity 

increases. However, the positive effect of lower 

wages on investment and productivity increases 

is hard to prove. In countries, where the majority of 

migrants tends to be unskilled, employers may 

continue to operate with traditional, labour intensi- 

ve methods of production. In such a case 
immigration contributes to low wages without 

boosting producitivity. 

Furthermore, the segment of the economy in which 

migrants tend to find employment would need to 

be considered. Export-oriented sectors may raise 

their productivity level and reduce production costs 

through economies of scale more easily than 

economic sectors which cater for the domestic 

market. A positive contribution of immigration to 

economic growth is more easily calculated for 

countries, which employ migrant workers mostly 

in export-oriented industries. 

It is, of course, necessary to establish the causal 

link between labour supply or population growth 

on the one side, and investment as weil as technical 

progress on the other. A growing population calls 

for increasing expenditure on social infrastructure, 

e. g. , housing, schools, health facilities etc. Capital 

stock will grow to provide jobs for the increasing 

supply of labour. Both factors have a positive effect 

upon investment. Only to the extent that they 

contribute to investment in new technology, i. e. 
capital deepening, and new, more productive work 

organisation, will total productivity increase. 
However, the type of investment fostered by 

population growth tends to entail, in the main, 

capital widening. 

A negative impact on economic growth tends to 

arise from concentration of migration on 

agglomeration centres. Thus rapid urbanisation 

may have negative economic growth aspects, in 

particular, a result of traffic and transport problems, 

costs of waste disposal and pollution. The 

30 



MUSD 98 

increasing demand for goods and services as a result 

of immigration, on the other hand, boosts economic 

growth. 

The effect of immigration on national savings has 

a bearing on economic growth. Thus if migrants 

have a higher savings rate than the resident 

population, the growth impact would be positive. 

Should the contrary be the case or if savings are 
repatriated, a dampening of economic growth 

would be the result. 

Impact on the income distribution 

The workforce in any sector would benefit or suffer 

from immigration, depending on whether 
immigration has a positive or negative impact on 

that sector. If immigration results in population 

growth, it fosters employment opportunifies in the 

building sector (housing, infrastructure), and in 

enterprises which service the domestic market, or 

which import goods, which are in great demand 

by migrants, e. g. , durable consumer goods, which 

are important items in the bundle of goods 
consumed by immigrants. Owners of capital stock, 
e. g. , property owners, may profit from rising 

demand for their property through higher prices or 

rental income. Some occupations may be in higher 

demand as population grows, e. g. , teachers, social 

workers, free professions. Others, who are in 

complementary positions to migrant workers, may 

experience relative wage increases, as their share 

in total employment declines in times of increased 

inflows of migrants. They will be above all 

professionals in the high skill segment. 

Some occupations, in which a high elasticity of 

substitution between resident and migrant labour 

prevails, may, however, ceteris paribus, see their 

employment chances and their wage expectations 

dwindle as a result of the outward shift of labour 

supply. The group of workers concerned is either 

unskilled or has labour market characteristics which 

keep them close to the external labour market 

(secondary labour force, i. e. , part-timers, casual 
workers, (re)-entrants into the labour market, young 

and old workers, women, socio-economically 
handicapped persons). 

professionals and property owners. The redistri- 

bution process will be limited in situations of full 

employment and solidaristic wage policies. In 

phases and regions of underutilisation of labour 

resources, however, concentrations of immigrants 

may arouse opposition. This will occur particularly 

in cases where social policy fails to alleviate any 
deprivation and poverty which unskilled and the 

unemployed may suffer vis-a-vis the rest of the work 

force. 

Impact on the balance of payments 

Capital transfers to the countries of origin and 

imports on the part of immigrants usually exceed 
the financial capital transfers to the host country. In 

that narrow sense, immigration may have a nega- 
tive effect on the balance of payments. Exports, 

and more importantly, export opportunities are, 
however, not unaffected by immigration. Immigra- 

tion facilitates a smooth supply of labour and 
contributes to cost-efficient production possibilities 

and export opportunities, thus influencing the in- 

ternational competiveness of a nation. 
Consequently, an unequivocal statement about the 

impact of immigration on the balance of payments 

can only be given on the basis of its effect upon 

labour supply and export performance. 

Impact on inflation 

Discussion of the impact of Immigration on inflation 

usually centres on the effect of migrants on labour 

supply. The increase in the labour supply tends to 
dampen wage inflation and, therefore, the labour 

cost component of inflation. There is, however, also 
a demand component of inflation resulting from 

immigration. Immigrants may contribute to inflation 

if their demand for goods and services results in 

price rises for certain goods, e. g. , if their demand 

for housing raises property prices or rental rates of 

accommodation. In general, it can be said that 

immigrants contribute to price stability only if they 

augment the production capacity of a nation (the 

supply side) more than the demand for goods and 

services (the demand side). 

Impact on the labour market 

Immigration is, therefore, likely to result in a 
redistribution of income away from unskilled and 

secondary workers towards highly skilled 

The above discussion has dealt with, among other 

things, the impact of labour migration on the various 

economic entities via ist initial impact on the labour 
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market. It remains now to consider the impact of 

immigrants on the employment opportunities of the 

resident population. Research into this topic is 

abundant. In summary, it can be said that the 

pressure on wages and employment opportunities 

increases with the elasticity of substitution of 

migrant versus resident labour. Empirical studies 

for the United States (Simon, 1989, Stark, 1991) 
suggest that direct competition between 

immigrants and residents is negligible. Immigrants 

tend to be concentrated within certain labour 

market sectors in USA not generally favoured by 

the resident work force. In contrast, immigration in 

Australia has not increased segmentation (see 
Birrell, Hill and Nevill, 1984). This is the result of a 
selective high skill migrant intake on the one hand, 

and elaborate integration support measures on the 

other. Studies for Europe (De New and Zimmer- 

mann, 1994, Werner 1994) come up with small 

effects of immigration on unemployment and lower 

wages of blue-collar workers. The different legal 

status of foreign workers vis-a-vis nationals 

introduced a new social and economic stratification 

into European labour markets, leading to a 
deterioration of equity in labour markets (Biffl, 

1996). 

International research demonstrates that immi- 

gration does not have a clear-cut negative or posi- 

tive effect on the level of unemployment. The 

structure of unemployment is, however, affected in 

that migrants tend to have higher unemployment 

rates than residents. The difference is to a large 

extent a result of the concentration of migrant 

employment in manufacturing industries, which are 

experiencing severe employment declines. Micro- 

economic reform and restructuring entails above 

average job losses for unskilled workers, the group 

in which migrants are more than proportionately 

represented. Immigration may lead to increased 

competition for certain types of jobs. 

However, an oversupply of labour may not take the 

form of higher unemployment. It may instead be 
the source of labour in casual and part-time 

employment, marginal occupations and as fringe 

self-employment outside the core economy. 
Peripheral workers drift in and out of employment 

while a core of highly skilled workers continues to 
retain stable jobs and high wages. This becomes 

more and more a feature of labour markets in the 

industrialised world. 

Resume 

The answer to the question about the economic 

impact of migration upon individual countries is not 

simple or clear-cut. The impact is different at diffe- 

rent points in time as weil as in different countries. 

Migration has to be seen in the light of 

internationalisation of production and the 

emergence of a new world order in industrial 

relations. Migration is an essential element in the 

way regional economies become integrated. 

Immigrants contribute to the diversification of the 

productive structure of an economy. They do not 

only contribute to the supply side, the production 

potential of an economy, but also to the demand 

side. They exert pressure on infrastructure and may 

thus induce increased investment. Hence, migrants 

have an effect on the labour market, either directly, 

via increasing labour supply, or indirectly, via 

increasing labour demand. Immigrants may 

influence prices and the profitability of production 

through the supply side effect, that is, by affecting 

the scarcity and thus the price of labour, but also 

through the demand side effect, particularly through 

the impact on infrastructure and housing. 

The impact of migrants on the economy also varies 

with their legal status. Different legal status, which 

are often linked to skills, mean that migrants are 

afforded uneven access to the labour market, to 

public assistance, housing and so forth. A 

concentration process of migrants by country of 

origin and migrant status is often linked to the 

process of migration. A process which closes or 

restricts avenues for labour and social mobility, may 

be expected to lead to increased segmentation of 

labour markets and the society at large and give 

rise to social tensions. The challenge for policy is 

obvious: careful analysis and evaluation of the size 

and the dynamics of present and future migration 

processes is necessary in order to assure a 
balance between economic efficiency and social 

justice and equity. 
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"Sustainability" is not, as a rule, associated with 

the migration phenomenon. However, a coherent 

examination allows us to analyse the social aspects 
of "sustainability" in greater detail. Indeed, against 

the backdrop of a growing debate on the 
"inclusion" and "exclusion" of social minorities, 

marginal groups, social environments and young 

people, sustainability is of special significance. The 

response of societies to the increasing pressures 

of economic restructuring, accelerated social 

change and the narrower fiscal margins imposed 

by the "state", is to reduce the number of social 

groups to which the welfare state benefits of the 

seventies are to be paid out and, when they are 

paid out, then only subject to conditions. There is 

once again a clearer separation between the 
"worthy" poor and the "unworthy" poor, exclusively 

with the aim of supporting the "genuinely needy" 

under conditions of restricted freedom of 

government action (viz. Gans 1992). This 

presupposes, however, that due to - in part self- 

induced - factual restraints, social groups are 

excluded more and more from the network of 

solidarity they had taken for granted. In such cases 
migrants are very often the victims of diminished 

solidarity since populist politicians find it easier to 

draw a dividing line between foreigners and the 

receiving society. 

Four issues therefore need to be addressed in this 

contribution: 

1. What is sustainability and in particular "social 

sustainability"? 

2. What are the common aspects and contra- 

dictions of globalisation and sustainability? 

3. What do globalisation and sustainability mean 

for the phenomenon of migration and 

integration? 

4. What can and should be done at local 

government level to improve the success of 

migrant integration and, thereby, make an 

important contribution to a sustainable social 

development? 

1. "Sociai sustainability" as part of the 
concept of sustainability 

Since the Rio Conference the term sustainability 

has become part of the vocabulary of politics and 

administration and has essentially positive 

connotations. However, opinions differ widely as 
to what the term sustainability actually 

encompasses. Sustainability is mainly regarded as 

synonymous with the protection of the environment. 

Accordingly, politics and administration allocate 

sustainability concepts and their implementation 

mainly to environmental departments (viz. Sachs 

1997). 

But to equate sustainability with environmental 

protection (reduce the consumption of non- 

renewable resources and lower pollutants both 

quantitatively and qualitatively below the limits of 

their regeneration and elimination) is not enough. 

Rather, the idea of sustainability rests on three 

mainstays: ecology, economy and "social aspects" 

(viz. Fritz et al. 1995). All the aims of sustainability 

formulated in all three dimensions are therefore 

equivalent and concurrent. In other words, each 

mainstay itself must be sustainably formed 

(sustainable economy, sustainable society) and 

placed in relation with the others so that the 

structures and processes of modernisation are 

sustainable as a whole — a clear break with the 

hitherto prevailing logic of "ensuring economic 

growth first and then using the revenues to made 

good/finance the environmental damage and the 

social consequences". This ecological and social 

end-of-pipe approach will become less and less 

possible in the future due not least to the restricted 

financial scope of action available to the public 

sector. 

But then the sustainability debate has also triggered 

a discussion on how requirements and calls for a 
good and fair life should be re-negotiated. This 

debate takes place at the neighbourhood level 

(participation in planning processes), the city-wide 

level (infrastructure, the provision of local public 

transport facilities, migrant policies, etc. ) and the 

national level (social policy vs. growth policy). Van 

den Daele (1996: 428) therefore traces the 

sustainability debate back to the "self- 

contradictions of the industrial society": "If one 

extrapolates the dynamics of environmental policy 

thus far over the next 100 years, it seems (. . . ) rather 
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unlikely that industrial societies will 'suffocate' on 

the environmental problems they themselves have 

caused. Presumably the irresolvable structural self- 

contradictions of these societies are not, after all, 

situated on the plane of ecological adaptation but 

on the plane of social integration, for example the 

fair distribution of labour and income" (van den Daele 

1996: 437). According to Dangschat (1 997b: 173) 
the cali for sustainable development "is purely and 

simply a cali for a new model of society". 

A sustainable economy is defined in particular at 

three levels: 

i) world-wide global co-operation under the 

aspects of fairness (overcoming above all the 

traditional notions of hierarchy among national 

states); 

ii) environmentally compatible production of goods 
and services (eco-audits to minimise the 
consumption of non-renewable resources, 
reduce traffic, create recycling opportunities, 

etc. ) and 

iii) de-coupling local and regional economies from 

global networks (prevent traffic, take economic 
decisions at regional level, encourage synergetic 

effects, endogenous capital funds, influence 

labour costs, etc. ). 

Determining a sustainable social structure (viz. 

Siebel et al. 1995) is less unequivocal. There 

appears to be a consensus that a society is to be 
regarded as sustainable if it is legally, economically 

and socially integrated, if poverty/wealth 

discrepancies are minor, and if citizens are 
adequately involved in local government policy 

processes and/or in discussion and decision- 

making processes as part of urban 

(neighbourhood) development projects. This is 

based on particular notions of equal opportunity 

and fairness (viz. Koller 1995). But already the 

question as to which particular goal of the fairness 

discourse should guide action massively influences 

the "fairness" of the result; in this connection we 

can differentiate three notions of fairness, each 
anchored very differently in terms of ideology (see 
also Overview 1): 
(a) Fairness of acquired status (each party keeps 

whatever it has "by right" — arguments that are 

used mainly between national states in the 
"North-South dialogue" by those in power). 

(b) Fairness of performance (each party gets 
what it deserves — the arguments of liberal 

market theorists), and 

(c) Fairness of distribution (each party gets a 
share appropriate to its needs — the arguments 
of ecologists also in the sustainability debate) 
(viz. Huber 1995). 

The local government level was stressed as 
significant for implementing the social goals of 

Agenda 21. The Rio Declaration regards cities as 
a particularly apposite administrative level for the 

implementation of sustainability goals as it is 

assumed that the local authority level has a precise 
knowledge of the problems and because there is 

direct contact with citizens via local government 

politicians and local govemment administration. For 

this reason several sustainability charters for Local 

Agendas 21, orientated in each case according to 
economic and cultural circumstances, have been 

formulated for the main regions of the planet and, 

in several instances, also implemented. 

For western European cities the "1994 Charta of 
Aalborg" was drawn up on 27. 5. 1994; it binds the 

signatory cities in a self-commitment to draw up a 
Local Agenda 21 together with the citizens of the 

city (region) and to implement it politically. Three 

areas may be highlighted with regard to the social 

objectives of Local Agenda 21: 
1. Civil and democratic rights should be enabled 

not according to the principle of origin but (after 

a transitional period to be determined politically) 

according to the principle of the place of 
residence. They represent the prerequisite for 

the integration of migrants into the receiving 

society. 

2. Creating living conditions of equal worth is one 
of the preconditions for equal opportunity and 

for social and cultural integration (particularly if 

the labour market's significance as an integration 

body is on the decline). However, this is severely 

impeded by segregation and concentration 
processes among the socially disadvantaged in 

detrimental housing areas (housing and housing 

environment situation, infrastructure, 
accessibility, discrimination in the housing and 

labour market, schools). 
3. The Agenda process provides for far-reaching 

forms of participation in the development and 

implementation of the goals of Local Agenda 21. 
If one integrates them into established 
participation processes of urban renewal and 

applies them as defined by Froessler 8 Seile 

(1 989) to the third level (delegation of decisions 
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and financial resources downwards and outwards 

while concentrating on strategie objectives and 

controlling), then important processes of 

integration of different social groups are possible 

and necessary within this framework based on 

the proximity of co-habitation in heterogeneous 

housing areas. Against the backdrop of massive 

deficiencies in employment and qualification and 

the necessity for ecological urban renewal they 

can be processed as part of new findings in 

organisation (moderation of methods for conf lict 

resolution) and as part of the concept of housing 

management. 

a global competition society, there are more and 

marc problems of increasing environmental 

pollution, economic crises, growing indebtedness 

of national states, and the widening gap between 

national societies and economies that are highly 

developed in this sense and those that are not yet 

as developed. If even the winners of this forced 

competition are unable to turn their economic 

surplus into a basis for sustainable development, 

the many losers will be even less able to do so. 

Overview 1 below illustrates, in vely simplified form, 

development trends for the three scenarios for 

individual dimensions: 

2. Globalisation and sustainability 
contradiction or mutual prerequisite? 

The notion of sustainability arrived 

agenda because problems in the 

North (wealth, overabundance 

and environmental pollution) and 

in the South (poverty and 

shortage) became obvious, 
particularly following the 
developments of the past 30 
years. It proved to have become 

on the political 

Category 

Objectlve 

Integration 
threugh the labour 

marhet 

Polltlcal 
Regulation 

Overview 1: Development scenarios for 
European societies 
Support for the globalisation strategy is likely on the 

Soeial Wejfare 
Status Quo 

Sustainabibty Globalisation 

Social integration thmugh 
welfare stete 

institutionalisation 

Economic, ecological und 

social sustainsbility 
Economic competitiveness 

through operational 
o timisation 

No 
Socio-economic 

polarisation (income level, 

job security) 

Yes / No 
Depending on extent of 

social welfare 
institutionslüsstion 
exclusion of o s 

Yes/No 
At low level 

(informal sector) 

Party oligopoly; neo- 
liberalism 

Psrliamentary democracy 
Citizen participation 

more and more difficult to 
organise growth and competition 

processes as weil as wealth and 

poverty distributions in such a 
way that general increases in 

wealth should result in a welfare 

Cultural 
Level 

Picture of society 

Legitimation 
rinci le 

Fairness 
principle 

Cultural heterogeneisation 

Social disintegration, indivi- 
dualisation 

De-solidsrisation fiom 
gmup members 

Faimess of performance 

Cultural integration 

"Salsd bowl" 

National solidarity 

Acceptance of 
difference 

Social integration 

Inter- und intra-generational 
solidarity 

Fairness of distribution 
Fairness of scquired status 

plus, greater distribution fairness 

as weil as social, economic and cultural integration 

(viz. Dangschat 1997a). 

With regard to the status quo of the welfare state, 

which the states of western Europe feel can no 

longer be financed in the same form (increasing 

expenditure by the welfare state institution 

compared with decreasing revenues), there are in 

principle two development options that can be 

pursued as the ideal type (the traditional welfare 

state status quo is then not terminated but at most 

reduced and overlapped): "globalisation" and 

"sustainability". This comparison is also intended 
- at variance with the assessment of the OECD 

representatives - to adopt a position whereby 

sustainable development under the guidelines and 

forced promotion of globalisation is not possible- 

as both are diametrically opposed in their effect. 

Since world society is organised more and more as 

one hand to push up the number of international 

migrations (due to the increasing differential 

between regions/national states) and, on the other, 

to make integration conditions more difficult: the 

labour market as the "great integrator" is largely 

out of contention; there is less willingness to offer 

migrants a share of one's own rights or entitlement 

to benefits or increasing portions of a budget from 

the public sector, as such funds are used first and 

foremost for private competition for social positions 

or by regional and/or local authorities for location 

competition. In terms of tendency the same applies 

to environmental protection, for which at present 

"only as much as necessary" is expended. 

It is unclear how the various development scenarios 

will affect the extent of residential segregation. This 

once again triggers the debate about the "right" 

population mix and poses the question of how much 
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the spatial concentration of migrants ("ethnie 

villages") impedes the chances of integration into 

the receiving society (viz. Dangschat 1994). 

western European welfare state, there are once again 

two different ideal-type options for modernisation, 

besides the status-quo trend. 

The economic - and in particular labour market- 

trend within the sustainability scenario' is also 
Overvlew 2: Integration conditions for migrants 
within the two scenarios 

unclear. Every indication is that 

economic growth will in any case be 
minimal. However, this only 

represents a problem within the 

capitalistic logic; that is, so far there 
have not been any tried and tested 
regional or national regulative 
models for the increased integration 

of social groups in a scenario of 
reduced financial scope - Spehr 
(1 996) talks in this connection of an 

eco-trap. Accordingly, either the en- 

vironmental problems themselves (if 

Labour market 

Ecoaomlc 
development 

Soclal Capltal 

Educatlon 
s atem 

Segregation/ 
concentratlon 

"Ethnie vlllages" 

Giobalisation 

Not receptive to migrants, 
possibly deregulated 

informal sector 

More selective social 
networks 

More selective education 
system (costa) 

Limited rights for minorities 

Incresse in segregation/ 
concentration 

Migration increases sbarply, 
existence of "brid eheads " 

Hoffntann-Novrotny 

Receptive to migrants 

Strong social networks 

Receptive education system 

Equal rights for all 

Break down of segregation / 

concentration 

Migration incresses, 
existence of "brid eheads" 

Snstainability 

Informal sector 

Selective growth / zero 
gmwth 

Multinational social 
networks still stron 

Receptive education system 

Equal rights for all 

Segregation??? 

Migration decreases, 
existence of "brid ehesds" 

the status quo is prolonged or even more quickly if 

globalisation is forced further) or the state's 
collapsing regulatory ability with regard to social 

integration and crisis management (which has 

always relied on a "distribution mass" to 
"immobilise" sociai groups) will lead to a collapse 
of the democratic system. 

2. Migrant integration — a contribution to 
sustainable urban development? 

Sustainable urban development, then, appears to 

be somewhat at odds with development orientated 

towards global competition. By establishing 
hierarchies among regions, global competition 

contributes to the push factors behind migrations, 

i. e. makes migrations more probable. At the same 
time regional and local authorities involved in glo- 

bal competition tend repeatedly to make funds from 

the public sector available for the integration of social 

groups in general and of immigrants in particular, 

even though those available funds are steadiiy 

dwindling. 

In this context migrations and in particular the 

integration of migrants into the receiving society 

represent a major challenge that will affect all major 

urban regions in Europe, now and in the future. The 

influence of each of the two development scenarios 

(globalisation vs. sustainability) on the opportunity 

for integration is illustrated in Overview 2. If one 

equates Hoffmann-Nowotny's position (see his 

contribution in this volume) with that of the traditional 

In both modernisation scenarios the traditional 

labour market will be unable essentially to integrate 

the migrants, who will in any case have to reckon 
with low wages and, particulariy under conditions 

of globalisation, with low job security and few 

employee rights. The education system and the 

recognition of civil rights are just as selective. The 

formation of "ethnie villages" will become more 

intensive under the stiffer conditions of competition, 

for two reasons: firstly, the number of migrants is 

increasing (even if only as illegal migrants); 
secondly, incoming migrants encounter tougher 

conditions of competition between ethnie groups 
or between migrants and the "weil-established". 

Whether segregation will intensify despite the 
decline in immigration even under conditions of 

sustainability (and how it is to be assessed) remains 

relatively open. However, "sustainability" will be a 
new quality criterion for towns and cities, and 
therefore a further dimension in the process of 
hierarchy definition. 

The xenophobia from population groups under 

pressure in the receiving society also carries over 

to other social circles and thus stealthily gains 

support. Under the right outline conditions this is 

transformed into populist strategies by local politics 

(also as part of the discussion on segregation and 

how to prevent it'). A further aspect of this latent 

hostility towards foreigners is the attitude of the 

upper and middle social classes when it comes to 
their choice of residential location since they prefer 

residential areas with a low proportion of foreigners. 
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In this way the share of the receiving society "into 

which" migrants can be integrated becomes even 

smaller. The concept of multicultural society then 

becomes a hollow normative expression since 

those who promote it (the integrated established 

population) have no experience of it; instead, they 

demand as standard that members of the lower 

social classes of the majority population (the dis- 

integrated established population) should integrate 

migrants (outsiders) in their everyday life through 

their working environment and their 

neighbourhoods (viz. Dangschat 1998b). 

Moreover, the inhabitants of these areas are hardly 

rewarded for their integration work on behalf of the 

receiving society as a whole. It would be 
conceivable that, as compensation for their 

integration work, those areas should be equipped 

in a particular way with public infrastructure facilities 

or that particularly intensive forms of resident 

participation in urban (neighbourhood) 
development measures be applied there. What is 

also barely recognised and tapped is the 

endogenous potential of those migrants who are 

amongst the most integrated, not only in mixed 

housing areas (work, family association) but who 

through the formation of networks of specific ethnie 

economies' also become the backbone of the local 

economy in the inner city areas characterised by 

slum tendencies. 

Integration is also necessary from the viewpoint of 

the receiving societies (age structure, labour 

market) and can also be regarded as a socio- 

cultural benefit. As a rule integration has to contend 

with socio-economic and institutional-administra- 

tive forces, which are detrimental to some of the 

members of the receiving society (social situation 

and the resulting, relatively weak positions in 

markets where goods are in short supply). The 

xenophobia generated as a result of this can hardly 

be won over with arguments supporting integration 

as it is a component part of the economic system 

recognised as normative and its political and social 

regulatory system. For this reason it is the migrants 

who must take the specific measures aimed at 

fostering integration. 

2. What can be done? 

The first step towards improving the integration 

opportunity of migrants means rethinking and re- 

conceiving xenophobia as the received "norm"': 

Abandon the "ethno-centric view" - explore the 

issues raised by migration from both/several 

sides (abandon the bi-polarity of "native vs. 

foreigner"); 

Recognise the ethno-cultural characteristics of 

migrants as genuine social and cultural capital 

and empower them, and 

Recognise and overcome the latent/open 

discrimination of foreigners as a "social norm"'. 

The second step means not only accepting 
difference but also actively supporting the 

integration efforts of migrants. Any local 

government migration policy that regards itself as 
a contribution to sustainable urban development 

must therefore consist of four elements: 

1. Recognition of human and civil rights for all 

people within national states (abandoning 

implicit institutional racism), 

2. Granting migrants the right to vote and to stand 

for election at municipal level, which, besides 
the advantages for the individuals themselves, 

would above all mean increased political focus 

on the housing areas in which migrants live, 

3. Integration of migrants in municipal housing 

construction programmes and living 

accommodation promotion programmes 

(breaking down the involuntary segregation/ 

concentration of migrants), and 

4. Active integration of migrants in participation 

programmes for example for urban renewal 

(participation and overcoming aversion towards 

migrants). 

This means that the regulation of immigration, 

naturalisation, equal opportunities in the housing 

and labour markets would have to be secured at 

national level before the corresponding integrative 

measures can be provided at municipal and local 

levels (national exchange of interests). Then, 

however, immigrants would have to be granted full 

civil rights quickly and without major obstacles. The 

right to vote and to stand for election at municipal 

level is particularly important as the areas in which 

migrants are concentrated would receive greater 

attention in local development. Moreover, full 

representation of migrants in municipal assemblies 
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is the best prerequisite for transferring the argument 

over different ethnie interests to the democratic and 

parliamentary plane. 

The last point in the above list of elements of 

sustainable urban development once again 
addresses housing areas as a potential integration 

body (as was already the case earlier for partial 

compensation of the declining integrative function 

of a globalised labour market). However, integration 

at housing area level can never be anything eise 
than a second-best solution to the integration 

problem as it means abandoning the objective of 

integrating migrants within the city as a whole, i. e. 
within society as a whole. Instead one chooses as 
the integration society those who, due to restrictions 

in the housing market or one's own location 

preferences, are the neighbours of migrants' and 

who frequently, due to their own social and/or 

psychological problems, are structurally the least 

suited to carry out the integration process. 

If housing areas are considered as a plane for 

integration and used as a resource, three things can 

be achieved in those areas for their social 
sustainability: 

i) Relative integration of inner-city housing areas 
at the level of the city as a whole through better 

infrastructure provision and more stable 
economic structures (economic integration); 

ii) Cultural diversity in an everyday context that can 
be experienced ("lived" multi-cultural society, 

integration as the norm) and 

iii) Social contacts in the neighbourhood and 

discussion of (and decision-taking on) common 

problems in the organisation of everyday life, 

which for example can be promoted and 

focused through integrative municipal 
development planning (social integration). 

In addition, urban renewal measures in particular 

are to be carried out more intensively with a greater 

integration of the inhabitants (direct implementation 

of Local Agenda 21) and developed further into 

modern strategies of housing area management. 

'The strategy or combination of strategies pursued here is of considerable influence. Huber (1994) speaks unequivocally in favour of 
giving preference to the efficiency strategy and equates the sufficiency strategy with zero growth and eco-dictatorship. Siebel et al. 
(1995: 37-38) notes that the efficiency strategy is the one mostly aimed for but also indicates that while this "soft" option for politics, 
administration and the economy in tune with technical progress is the obvious one (as it does not presuppose any adjustment 
changes), it is not sustainable precisely for that reason. If one also takes into account the global competition situation, then a preference 
ranking of sufficiency before consistency before efficiency appears the most suitable. "The sufficiency strategy, unlike the emergence 
strategy, is not involved in global competition and can be decided and implemented individually or at housing area level. " 

(Dangschat 
1996: 187) ' The factors specified here are the conditions that ought to be guaranteed in a society so that the preconditions for integration (in the 
traditional social democratic sense) are as good as possible. At least new challenges or risks of social disintegration exist to the extent 
in which other modernisation scenarios deviate therefrom in the sense of increasing risk. ' Here references to and middle-class criticism of poverty, begging, homelessness, the presence of foreigners (in public areas) and 
crime get mixed up into a heap of prejudices and mobilisable fears that is difficult to disentangle. They become more accute insofar as 
the "cleansing" of these people from public, centrai areas, the prevention of drug use and trafficking as weil as "zero tolerance 
strategies" are encouraged by local government and often also implemented. 
4 The term "ethnie economy" like any other emphasis on ethnie factors is usually applied only to people who do not have the same 
cultural background as the majority in the receiving society. This systematically overlooks the fact that the majority group is itself an 
ethnically defined group, i. e. ascribing ethnie particularities merely to foreign nationals is already part of their discrimination. ' Qn the one hand xenophobia is an everyday occurrence and part of the norm structure of the majority of the receiving population; on 
the other, xenophobia leads to discriminatory and criminal acts which for this reason should not be tolerated, dismissed as an (excusable) 
bagatelle or even secretly supported. Rather, against the background of their social and psychological conditions, people may be 
insufficiently capable of the necessary tolerance; this is precisely where support and relief strategies, for which society as a whole has 
a responsibility, must come into play. 
'This step is particularly difficult as daily discrimination is a great taboo (insofar as it is not regarded as "politically correct") and usually 
remains below the awareness threshold. The use of vocabulary alone — "the problem of foreigners" when the majority of the receiving 
society is overwhelmed in its tolerance — often confuses cause and effect or places the "blame" on migrants. This also includes the fact 
that statistics, for example, rarely make any distinction between nationalities or ethnie backgrounds (which in the case of occupancy 
policies or the provision of housing in temporary accommodation means that virtually no importance is attached to the ethnie makeup 
of migrants and their mutual acceptance among one another). Finally, we are cunently experiencing an increasing criminalisation of 
migrants as a component part of growing intolerance. ' Here yet again we have the problem that, through their exit strategies, higher earners and (upwardly) mobile groups not only contribute 
little to the integration of migrants but also contribute to the disintegration of the receiving society too, due to the segregations 
(according to status and environment categories). 
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Joint integration strategies 
through urban networks 

Maria Adriana Bernardotti 

Osservatorio Communale delle lmmigrazioni, 

Bologna 

It is easy to talk about the city as the centre of social 

dynamics in the case of Italy, because in the Italian 

tradition the city constitutes the main arena of 
political and social development. 

role played by the public sector in tackling 
emergency situations, while in other cities that role 

was taken on at first by charities and/or voluntary 

organisations. 

Such role by the local administration was made 

possible by the level of development and 
articulation of civil society, and tradition of 
democratic paricipation, as weil as by the hight 

quality of the services offered to ist citizens. For 

years, all this has been a source of pride for the 
citizens of Bologna, part of local identity and an 

element of cohesion and consensus. 

Immigration the concrete development of the 
immigration issue in Italy means, first of all, to look 

cities and the instruments each has used to find 

solutions for what was considered the big 
"problem" of becoming the destination of 
immigration flows. And each city has reacted by 
mobilising ist own resources, depending on ist 

paricular relationsip between political and civil 

society, in the face contradictions and, in the 

general absence of central orientations and 

strategies. 

However, today, this system is beginning to show 

signs of crisis, due to growing number of socially 

marginal categories, among whom immigrants 

constitute a significant seciton. The need to reform 

the welfare model, in order to achieve a more equal 

distribution of resources and in order to entitle the 

emerging sectors of new marginal categories to 
benefits comes up against deep-seated resistance 
and sparks competition among different sectors 
of the population. The risk is that migrants can 
become the scapegoat for the crisis. 

In the recent past there was in practice an unwritten 

division of work. The jurisdiction of the central State 
was limited to regulationg the conditions of entry 

the national terrirory, which meant fighting growing 

flows of erregulars migrants, only to legalise them 

late in a situation of virtual closure of the borders. It 

was, there for left to the cities, to chose and design 

integration policies. In other words, the achieve- 

ment of social citizenship by newcomers has been 

dependent on the willingness an dability of various 

cities governments to allow them access to 
housing, education, social services, often in the 

face of difficulties and problems created contra- 

dictory or insufficient central regulations. 

Recently, the Italian Parliament approved the first 

general Immigration Law, a law concerned not only 

with the difficult question regulationg entry flows, 

but also intended to foster the permanent 
settlement newcomers. We expect that this will 

mean the end of a period and the start of a more 

mature approach to immigration policies. 

Among Italian cities, Bologna for ist pioneering role 

in promoting integration policies. One of the main 

features of Bologna's approach has been the key 

The explains why the solutions adopted in the past, 
were often only responses to current emergencies 

and, consequently, they were but emergency 
solutions. This is clearly the case in housing policy 

for newcomers - the most pressing problem in our 

city - where the solution was limited to the creation 

of temporary hostels/transition centres that 
eventually became a permanent home nearly one 
thousand people. In fact, while initially this solution 

provided a large number of migrants with a bed it 

also resulted exclusion rather than integration. 

The challenge of a socially sustainable urban 

development implies a redefinition of the social 

contract, at renegotiation of the criteria of equality 

and participation in the exercise of democratic 
rights. Any policy aiming to achieve sustainable 

urban development must deal with the integration 

of migrants, not only in economic and social terms 

but also as responsible political actors. 

Experience teaches us that no integration policy 

will succeed unless we work simultaneously in at 

least two directions. On the one hand, the reinforce- 

ment of social cohesion and of the perception of 

collective security on the other, the transformation 
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of the whole city in an intercultural sense. And by 

intercultural we do not mean different cultures that 

coexist within a territory tolerating one another, but 

cultures that are open to bricollage, to the 

reconstruction and enrichment of a sense of 

belonging and a share identity. 

The second thing we have learnt from past 
mistakes is that no integration policy will be 

successful unless migrants are regarded as 
political actors, rather than target of policies. There 

is no integration without active participation and it 

is necessary to move from "policy-making "for" to 

"policy-making "with" migrants and from measures 

of assistance to the promotion of active political 

involment. 

Taking into account thes sorts of considerations, 

the Immigration Services Institution was created in 

1996, as a semiautonomous institution answerable 

directly to the Mayor. The immigration Services In- 

stitution, known as ISI, took over the funktion of the 

former section of the Social Policies Department 

responsible for immigration services. 

From an institutional engineering point of view, ISI 

is intended to be a tool for dealing with the new 

and complex challenges that immigration poses 

to the city. 

The creation of a more autonomous and flexible 

organisation, with ist own advisory committee, is 

an attempt to overcome the obstacles that the 

bureaucratic machine had previously put in the way 

oft the former Immigration Service, as a branch the 

Social Policies Department. Compared with the 

restricted functions covered by the former Service, 

ISI represents a new awareness of the extent of 

the interventions required, of the global impact any 

integration policy must have and of the great 

number of actors be involved. 

One of th e main problems of the former Service 

was a public sector-centred logic that excluded 

collaboration, with the private sector and the third 

sector, including migrants associations. 

The composition of ISI Board of Management 

reflects the new orientation, as ist members are 

drawn from the industrial sector, volunteer asso- 

ciations trade unions, immigrants associations. 

According to ISI's Statute, an advisory board has 

also been constituted, formed by representatives of 

non EU migrants associations. 

The main aim of ISI's current programme is to 

create strong links with civil society and, above all, 

to involve immigrant's in decision-making. In order 

to achieve this commitment, the key strategy of the 

Institution is collaboration with urban networks. 

For each of ist sectors of competence, ISI has 

identified potential partners and created a network 

to deal with existing problems together. The creation 

of networks has become a powerful tool that can 

provide solutions to different problems: increase 

available resources, guarantee adequate know- 

how in policy-making and create conditions for 

consensual action. 

In the housing field, which is our main problem and 

the main priority in ISI's programme, we are 

convinced that no solution can be found without 

the collaboration of the private sector. ISI has 

promoted a network with the smaller municipalities 

of the metropolitan area and the Association of 

Building Contractors in order to promote the 

building of new housing and faciliate turn-over in 

our temporary accommondation centres. Another 

network, this time partnership with the social 

services and with wide range of volunteer groups 

involved in providing assistance to migrants has 

created an Observatory to monitor the emergency 

situation in the housing sector and is working 

together find solutions for homeless immigrant 

families. 

In the education field, the difficulties of the second 

generation at school are evident with the risk of 

high drop- out rates and increasing alienation 

between children and their parent's culture. In Italy, 

school management is a central Government 

responsibility, and this results in a certain difficulty 

and delays in detecting growing trends on the 

ground. Some years ago a group of votunteers 

started programme of extra curricular activities for 

Moroccan children living in a municipal building for 

immigrants' families. ISI studied this experience, 

evaluated it positively, and promoted a network that 

is constantly expanding and currently includes four 

of city's nine Boroughs, various schools, which 

provide spaces and materials, professional staff 

and volunteers, children from different bachground, 

both foreign and Italian, and their parents. This 
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experience, known as "Polo interetnico" extends the 

original programme of support for children with 

learning difficulties to other activities, such as career 

orientation for the older ones, arts, sports, 
excursions that they can participate in their leisure 

time. Not least the "Polo Interetnico" also promotes 

the teaching of the children's mother tongue, 
through courses organised and run directly by 

immigrants' associations. In this way, an isolated 

experiment, started by a small group of volunteers 

expanded into a city-wide network, supported by 
the local administration, which has been widely 

commended. The project and the network that 

supports it have been formalised by an agreement 

signed by the Central School Department and the 

local Centre for lntercultural Education, which acts 
as a consultant and is responsible for thet training 

of teachers, volunteers, intercultural mediators and 

social workers involved in the project. 

It is also important to underline that it is part of ISI 's 
strategy to participate in the main international ur- 

ban networks, not necessarily in those which deal 

mainly with migration issues, in order to put 

migrants' problems on the wider political agenda. 
This is the case, for example, of the Forum per la 

Sicuezza Urbana, the Urban Security Forum - that 

includes a wide range of institutions and social 

group, from the Police Force to organised citizens 
' 

associations, in the implementation of policies to 
imporove safety in the city. This is a very sensitive 

area particularly given the currency of stereotypes 
that link immigration with deviancy and crime and 

with the increasingly less secure urban 

environment. ISI 
's participation ensures a general 

commitment to confronting issues such as job 
training for young people at risk from the Gypsy 
and immigrant communities, health care education 

for prostitutes, who are largely migrants, and 

support for those who want to give up prostitution 

and break out of the prostitution trade. 

We have also included in the city's agenda a 
project for the monitoring of racial incidents in the 

metropolitan area. This initiative, quite new in the 

Italian context, has been made possible by 

paricipation in the European network "Cities against 

racism", co-funded by the European Commission, 

that gaive us the opportunity to have access to the 

expertise of other cities with a longer experience in 

tackling racial harassment and discrimination. 

Experimenting with the multi-agency model, ISI 

promoted a network that includes the Police Force, 
trade unions, voluntary associations, both local and 

formed by non EU citizens and a NGO, as a first 

attempt to tackle the issues in question. 

City networks and European partnership are 
certainly invaluable resources in the promotion of 

integration policies. Bologna is an active member 

of several European networks, among which 

Eurocieties is perhaps the most important. While 

economic integration is almost fully completed, city 

networks have the mission of making European 

institutions aware the need for social integration 

as a condition for sustainable European 
development. But this is not all, cities and 

supporting their demands in the confrontation with 

the central State. 

Bologna participates in the LIA initiative with a pro- 

gram of activities intended to promote non citizens' 

participation in the democratic life of the city. On 

the one hand, a series of initiatives were taken to 

empower migrants' associations, which are 
numerous in Bologna, but beset by difficulties and 

problems due to the lack of adequate meeting- 

spaces and economic resources for their activities. 

The first success of the project was the opening of 

a Resource Centre, a common space available to 
the associations that also provides them with 

technical support in developing their own projects 
' 

and implementing them. 

The main objective of the program, however, is 

giving immigrants political citizenship rights at local 

level. Italy has only partially ratified the Strasbourg 

Convention, signed by the member States of the 

European Council in 1993, with the exclusion of 

the clause that envisages the participation of non 

EU citizens in local political consultations. The 

current government, when presenting the first draft 

of the recently approved general Immigration Law, 

had included the granting of political rights at local 

level but the clause was eventually rejected as 
opposers argued that it would first be necessary 

to amend some paragraphs in the text of the 

Constitutional. 

We are all now waiting for developments. In the 

meantime, some Italian cities, among which Bolo- 

gna, decided to promoter local political 
participation, forming a kind of cities' lobby and 

experimenting with the adoption of alternative forms 
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of representation. Many of these experiences are 

now in progress: non EU citizens' have been 

elected in representation of the different ethnie 

groups and have an advisory function within several 

City councils. 

imposed by the recognition of partal policical rights, 

although the right to be consulted provides an 

opportunity for improving the level of organisation 

and - participation of non EU citizen and their ability 

to develop proposals. 

The government of Bologna commissioned ISI the 

drafting of a proposal, which was finalised after a 

long period of consulation with non EU citizens' 

associations of the city and provincial area. This 

proposal is now due to be discussed by the City 

Council and it ist particularly significant, with respect 

to other cities 
' 

experiences, that all forms of ethnie 

representation have been explicitly rejected, in 

favour of open individual candidatures. In 

conlclusion, we are still moving within the limitation 

Our point of view is, definitively, to promote the 

transfomration of newcomers into full citizens. It is 

impossible to think of any sustainable urban 

development when sectors of the population are 

still excluded from the recognition of citizenship 

rights. Only when migrants will be able to participate 

fully in the political sphere, will it be possible to 

defeat the threat of unequal development and 

social fragmentation. 
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Joint integration strategies 
through urban networks: 

is there a Best Practice 

Organicer' or BPO~? 

George Muskens 

DOCA Bureaus, Tilburg 

Although the point was not directly raised in the 
presentation or the discussion, the most intriguing 

argument could have been whether a 'Best Practice 

Organizer' or BPO~ is a feasible and handy tool 

for those who are dealing with integration strategies 

through urban networks. The tool does not exist 

and is hardly feasible, but one could wish to 
dispose of a kind of telematic expert system which 

teils what integration strategies should be 
incorporated in urban policy and practice, 
enhancing the best results in terms of, e. g. , the 
social cohesion between different groups which 

belong to the ethnie make-up of the city, and 
reduced social exclusion of marginal people and 

minorities. Even if such a telematic expert system 
is beyond imagination or is critically assessed as 
being nonsense given the great differences 
between the one city and the other, one can still 

imagine that there is some kind of telematic expert 

support system giving policy makers and 
practitioners clues to cases of best practice, best 
practce indicators, and the persons who can give 

further details or advice on request. After the 
conference I came to this idea which is mostly 

based upon the analogy of networks and telematic 

support systems, as weil as the role of a network 

organizer as it was introduced in the presentation 

and the disussion. It is an idea that may deserve 
further attention of the organizers and their 

supporting agencies in particular. In the field of ur- 

ban networks that would relate to organizing 
institutions such as the European Bureau of Me- 

tropolis in Utrecht or Elaine/Work & Society in Maas- 

tricht or ADRI in Paris, and to the sponsors of these 
angencies that can be found amongst 'active 
cities' (e. g. Rotterdam, Bologna, Vienna) as weil 

as international agencies such as the European 

Commission, the Council of Europa and the OECD. 

As long as BPO™ does not exist, inter-urban 

networking is the best strategie tool and opportunity 

for policy makers and practitioners in the field of 

urban social integration, and thereafter presumably 
too. Inter-urban networks establish contacts 
between those persons who dispose of relevant 

information and knowledge about policy, practice 
and results of programs and projects that are 
aiming at the social integration of people living in a 
city, enhancing social cohesion and reducing social 
exclusion, and who want to be informed about 

policy, practice and results in other places. Any in- 

ter-urban network is an experts' input-output 

system in that respect, as telematic suppot systems 
are (or are supposed to be). Major porblem, 
however, is that there are no clear definitions for 

best policies and practices. Even about 'social 
integration' there is considerable international 

dispute, both scientifically and in policy making or 

professional practice. Differences and dispute are 
increased by the fact that we are dealing with cities. 

Cities and other kinds of local societies are diffe- 

rent as far as population and backgrounds are 
concerned-it means that different policies and 

practices are best under the local circumstances; 
cities are rather autonomous as far as social 
policies are concerned which gives way to rather 

great differences in the policies as adopted and 

the practices as followed; as far as they depend 
on higher policy making authorities, it regards the 
national authorities which follow only weak inter- 

national guidelines as social policy is a 'subsidiarity 

issue', in the European Union as weil as in other 

supra-national bodies. Therefore, it has not been 

my intetion to solve the problems of definitions and 

criteria by giving a literature suvey of the state of 
the art or to add (attempts at) new and satiffactory 

terminology. It is my conciction and experience that 

the latter way hardly solves any problem, or even 

increases the confusion as it is. Against it, I would 

like to encourage inter-urban networks to function 

as self-solving systems for terminological problems 
that arise, e. g. about what social integration is and 

what the appropriate definitions and criteria are for 

best policies and best practices. In this respect, 
the dialogue between the partners in an inter-ur- 

ban network must be encouraged, i. e. by special 
meetings and discussion about the subject, 

The dialogue should both include presentations 
and interrogations. Participants are to be invited to 
give a presentation about an example from policy 

or practice which is best in their eyes. Gases which 

are esteem3d to be examples of best policy or best 
practice must be selected for presentation, not the 
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other way around. The other way around, i. e. the 

presentation of questionable policies and practices, 

is not uncommon at international network meetings. 

They evoke advice about the improvement of the 

case itself in ist own local context. However 

interesting such advice could be for those who have 

a case of questionable policy or practice, it does 

not help the other participants with their questions 

about possible policies and practices in their 

places. So, it does not enhance the kind of 

discussions we would like to encourage for the 

sake of best policy and practice. To my knowledge, 

repeated meetings where the participants give 

advice about the improvement of bad policies or 

bad practices in a certain city, does not bind the 

members to their networks; they appear to lose their 

commitment gradually. 

A presentation must focus both on the details of a 
case (aims, means, groups and persons involved, 

social backgrounds, process, results, unexpected 

side-effects, etc. ) as weil as on the criteria why they 

are an example of best policy or best practice. The 

interrogation from the side of the other participants 

is meant to serve two goals. First goal is the 

clarification of the case as weil as the criteria that 

are actually hold. Second goal is to assess whether 

and how the case could be appled with success 

at other places too. Participants (re-) assess the 

conditions and results of a case as presented in 

the frame of their local conditions. Policies and 

practices. The answer is, of course, that no example 

can be applied at other places in the same way, 

but the (re-) assessment creates desirable learning 

effects about what the example could mean for 

policies and practices at other places. Participants 

can develop an idea about new policies and 

pracices as adopted to their local conditions, aims 

and possibilities. At the same time it creates 
collective learning effects too. These regard the joint 

criteria to be hold for best policies and practices. 

This is not to say that there might exist absolute 

and hard criteria for best policies and best practices 

in the field of urban social integration, but 

something that goes beyond tatal local 

particularism and has a good level of significance 

for a wider range of cities in different countries, is 

both likely and is a target for international 

cooperation and networking. Local representatives 

join their internaitonal networks because they 

expect a certain added value of their participation 

based upon learning about relevant developments 

and experiments at other places. Dialogue, i. e. 
presentation and interrogation in the way that I have 

sketched, should create the expected learning 

effects and added value. In that way it will bind the 

members to their networks in the long run. 

Inter-urban networks are in no way self-managing 

and self-supporting (or autopoietic to use 
terminology from a social systems approach) 

systems. There is no direct necessity for local policy 

makers or local practitioners to join an internatio- 

nal network. An external agent must invite and 

encourage them to do so; the external agent must 

prove that engagement in an international network 

has a (long-term) added value when initial feelings 

of curiosity are over. Related to their general mission 

a number of international governmental bodies 

encourage the cooperation of local representatives 

and their networking, i. e. on a permanetn basis in 

the frame of the European Council of Local 

Authorities, or by making funds available (mostly 

on a temporary basis for an initial phase of some 

years), as the European Union did for the ELAINE 

Network and the EUROCITIES Network, or by 

funding comparative studies on local good practice 

(e. g. Metropolis which is funded by the Canadian 

government and the EU), or the collection and 

documentation of relefant materials (e. g. the EU 

funded network for the documentation of 

integration projects in European cities lead by ADRI 

in Paris). International funders assume that the 

networks will produce enough added value for their 

members or others after an initaial phase to make 

them self-reliant-until this assumption has not 

proved to be true. 

The above-mentioned focus on the dialogue about 

examples of best policies and practices is a first 

recommendation to improve the performance of 

inter-urban networks, as to increase their added 

value and self-reliance. Documentation is a second 

recommentation-there is apparent need among 

urban policy makers and practitioners for 

documentation about policies and practices in 

other places, if the documentation is easy to get 
and easy to use. Such a centre could even appear 

to be a commercial success in the end. Such a 
centre would be an essential part of BPO". 
However, both at the national level and at the inter- 

national level hardly no documentation centre exists 

that gives the information and meets with the 

requirements of easy to get and easy to use. Best 
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centre I know is ADRI for France; in other countries 

first steps are underway, wheras the above- 
mentioned European initiative is in ist earliest 

phase. With the idea of BPO~ in mind the existing 

networks should take care of setting up their 

documentation centres. It is to be said that neither 

a documentation centre nor BPO~ can replace the 

meetings an inter-urban network should hold on a 
regular basis. The funcions of the meetings are (1) 
the managerial affairs of the network which cannot 

be done by telecommunications alone, (2) 
discussions in the above-mentioned way, i. e. 
meetings around presentations and interrogations, 

and (3) dealing with political, social and cultural 

differences between the cities (and countries) 
involved-for that purpose direct contact creates 
much better learning effects than one can realize 

through secondary sources. 

Third recommendation is a certain 
professionalization of the network. From the 

beginning, the functioning of a network depends 
on a group of interested and active members (to 

be) and one or mor generous sponsors (to be). It 

is also helped by appointing a network organizer, 

however expensive such a position may appear to 
be in an initial phase. The position of a network 

organizer can be related to a special bureau as 
was the case with ELAINE, or it can be a seconded 
organizer on behalf of one of the most active 
members, or it is done on a (part-time) free-lance 

basis by an independent organizer-I myself work 

in that way as the organizer of a UNESCO-related 

network for the comparative study of mixed 

communities in Central and Eastern Europe. The 

task of the organizer is to create added value for 

an inter-urban network in direct contact with (active) 

members and (possible) sponsors. The organizer 

may do that by convening (a series of) topical 

meeting for the membership and other interested 

parties (preferably in combination with site visits), 

by focussing the discussion in the above- 
mentioned way, by taking care of the set-up of a 
documentation centre, by the dissemination of 

materials, e. g. via a newsletter or special reports 

and features, etc. 

Further recommendations regard networking at 

another level, in some way. The recommendations 

so far regard primarily inter-urban networks of policy 

makers and practioners. These are networks for 

the exchange of information, for learning effects 

and the creation of some joint set of criteria for good 
policies and practices. As far as the subjects of 

migration and urban integration problems are 
concerned, there are also a number of scientific 

networks for comparative research, such as Me- 

tropolis, the UNESCO-related network for 
comparative research on multicultural policies and 

modes of citizenship in european cities, and the 
OECD/SOPEMI-network. Here the targets are the 

comparison of data, the assessment of local 

policies and practices, and sets of reliable and valid 

criteria. The targets are more strict than for natworks 

of policy makers and practitione4rs, althourh reality 

appears to be quite lenient towards those scientific 

networks that only meet half-way or less with them. 

Scientific networks would support the networks of 
policy makers and practitioners if they would 

concentrate on 'best policy and best practice 
indicators '- 

in line with social and cultural indicators 

research, the research networks should try out 
which indicators are more or less decisive for the 

description of the urban integration and for the 

assessment of policies and practices. The 
indicators should be applicable in all or most cities 
in e. g. Western Europe or the OECD countries with 

a high level of immigration into their urban zones. 
Their measurement should be easy in the frame of 
local statistical offices and other parts of the local 

knowledge infrastructure, i. e. the data should be 
mangageable for local staff. There would be a long 

way to go between the present state of comparative 

research in the field and the application of 'best 

policy and best practice indicators' in the cities, 

but I would be very much in favor of first steps in 

that direction. These would give added value to 
the inter-urban networks of policy makers an 

dpractitioners, as data about the indicators would 

be easy to get and easy to handle bits of 
documentation. So, it is in the interest of these 
networks; it is also in the interest of research 
networks as it gives them a focus that is too often 

missing or only present in the introductory rhetoric 

of a research proposal-that is, however, another 

theme. 

Via documentation and 'best policy and best 
practice indicators' we are back to the BPO~ with 

which this article opended. Bits of documentation 

that are easy to get and easy to handle, as weil as 
indicators are the basic ingredients for any 
telematic expert support system regarding 
migration and urban integration policies and 
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practices. With thes bits of documentation a 
database is to be assembled on which external 

users will retrieve answers to their questions and 

receive suggestions for further consideration and 

action. As the main functions of an expert support 

system are retrievable answers to questions of a 
particular user and suggestions for further 

consideration and action based upon 'collected 

memory', one should hold such a system as an 

aim of any documentation centre regarding 

migration and urban integration. One shouuld, 

however, never think that this expert support system 

or BPO~ could replace all the functions of an in- 

ter-urban network of policy makers and 

practitioners. They need their meetings too, as was 

argued above. It would be a serious task for the 

network organizers to find a reasonable balance 

between telematic expert support and about topical 

issues. In my view, the network organizer remains 

the Best Practice Organizer. 
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Joint Integration Strategies 
through Urban Networks 

Jane Markham 

Quartier en Crise, Brussels 

Aims 

Quartiers en Crise is a network comprising 20 
European towns and cities, which promotes the 

exchange of experience and know-how on local 

urban development and regeneration, between 

towns facing very similar problems. 

By the results of ist actions, the network also seeks 
to encourage the European Community to devote 
greater resources to tackling urban problems. All 

members of the network are committed to an 

integrated holistic approach to improving the quality 

of urban life, an approach which is inherent in all 

ist projects. 

The integrated approach implies local partnerships 

between the relevant actors, involving local elected 
representatives, professionals, such as urban 

planners and social workers, the private and 
voluntary sectors, and representatives of the local 

communities. This basic premise of grassroots 
involvement in local development projects 
legitimises such initiaives, and serves to ensure 
their sustainability, as all stakeholders in the 
neighbourhood concerned have a role to play in 

the process. 

Deprived neighbourhoods areas have tended to 
attract groups of diverse origins. Cultural and ethnie 

diversity within a local community can lead to 
intolerance, if cohabitants have only their deprived 

living conditions to share. On the other hand, 

diversity can engender local solidarity, especially 
when local public services are lacking, most 
significantly adequate welfare provision. 

One of the strong points of the Quartiers en Crise 

network lies in the direct contact it has brought 

about with neigbourhoods and their inhabitants. 

Mobilising residents to contribute to regeneration 

projects not only encourages them to exercise their 

personal and professional skills, but can also be 
viewed as a means to developing citizenship. 

Eariy Quartiers en Crise programmes 

The Quartiers en Crise network grew out of a trans- 

national project funded by DGV of the European 

Commission. The aim of this venture was to foster 
exchanges between 10 European towns which 

were experimenting in integrated approaches to 
local urban development in deprived areas. 

This first attempt prompted a dramatic rise in the 
number of towns interested in participating in such 
an exchange programme. Quartiers en Crise was 

selected for the first RECITE interregional exchange 
programme from 1991 to 1993, and there fore able 
to widen the scope of ist objectives to stimulate 

cooperation and the exchange of experience on 
local projects, all following an integrated approach 
to improving the quality of life in deprived areas. 

The diversity of participating towns, in terms of size, 

geographical location or economic development, 

enabled the exchange programme to cover a broad 

range of problem situations and to test the 
relevance of the integrated approach under varying 

local conditions. 80% of the towns participating in 

this lind Quariers en Crise Programme focused on 
the improvement of living conditions, which 
demonstrated the importance of providing 
adequate housing and local amenities, to 
overcome social exclusion in fragile urban 
environments. These projects were reinforced by 

training and job creation initiatives, in some cases, 
actually on the sites of the building projects involved 

in the exchange programme. The exchange 
programme itself involved study visits 
accompanied by a researcher. 

Building on the previous Quartiers en Crise 
programmes, the lllrd Programme was more 
structured and sought to go beyond the concept 
of transnational exchanges of know-how and 
experience, to provide technical assistance, training 

and research-evaluation on local projects. 

Three areas of activity were defined: 
~ Economic development and employment 
~ Developing human and cultural resources, and 
~ The improvement of living conditions and the 

urban environment. 

Participating towns were divided into several 
working groups, each led by a technical expert. 
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Many of the local projects examined in the context 

of the lllrd exchange Programme concerned the 

improvement of living conditions or job prospects 

for immigrants and ethnie minorities, along with the 

unemployed, and single parents - the "usual 

suspects" in deprived and neglected urban 

neighbourhoods. 

Economic development and employment projects 

included the setting up of business support 

abencies, training bodies, andrethinking local jobs 

and services in terms of supply and demand 

mechanisms. Projects aiming to develop human 

and cultural resources tended to focus on children, 

vulnerable adolescents, women, the elderly or 

ethnie minorities living in deprived areas, and 

involved the setting up of neighbourhood 

committees, the provision of home help services 

and creating local employment opportunities in the 

service sector. 

The improvement of living conditions and the ur- 

ban environment encompassed diverse projects, 

as some deprived neighbourhoods in the Program- 

me were in city centres wheereas others were 

peripheral. In the light of the success of the Quar- 

tiers en Crise programmes in the early 1990s, the 

approach and methods espoused by the network 

are gradually being incorporated in mainstream 

urban policies and programmes, notably the 

European Community's URBAN Initiative. 

LIA (Local Integration/partnership Action) 

Our main activity at the present time is the LIA (Local 

Integration/participation Action) Initiative. LIA 

conforms to the same enduring principles of an 

integrated approach, based on grassroots 
partnerships. However, as opposed to previous 

Quartiers en Crise activities, it specifically targets 

immigrants and ethnie minority communities in our 

towns and cities. 

LIA was conceived and developed jointly by 3 
European networks of towns, namely: Quartiers en 

Crise, ELAINE, and Eurocities, and is cofunded by 

DG V. The main aim of LIA, over a 3 year period 

(1 996-99), is to support grassroots projects which 

demonstrate and exemplify good practice in the 

integration of migrant and ehnic monority 

communities in the public, social and economic 

life of their towns. In all, it comprises 24 grassroots 

projects in 9 Member States. By conforming to 

common or complementary themes and 

timetables, these local projects not only create 

synergy within the Initiative itself, but also, and more 

significantly, should instigate a multiplier effect 

throughout Europe. Some projects are networking 

on a regional or national basis to pool their ideas, 

in addition to the transnational cooperation nurtured 

by Quariers en Crise and the other European 

networks involved. 

Although the history and evolution of immigration 

varies between participating towns (and countries), 

and the national approach may lean towards the 

republican integration model in some and the 

community model (recognising diversity) in others, 

the issues at grassroots level are often similar. 

Each of the 3 partner networks has a specific LIA 

theme: 
~ For ELAINE projects this is to support ethnie 

minority businesses and job creation by ethnie 

minority businesses, notably in terms of self- 

employment opportunities and initiatives. 

~ For EUROCITIES - to strenghen the participation 

of ethnie minorities in the local political process. 
~ For QUARTIERS EN CRISE - to adapt local 

public services to the specific needs of 

immigrants and ethnie minorities. 

All 3 themes are crucial to LIA's mission and are 

interlinked: The sustainable integration of immigrant 

and ethnie minority communities cannot be 
envisaged without the inclusion of each. Several 

of the ELAINE projects involve business training 

and support for ethnie minority entrepreneurs, 

including Newcastle, Sheffield and Utrecht. The 

Barcelona project aims to ease administrative 

barriers to ethci minority businesses, whilst The 

Hague is increasing the involvement of ethnie 

minorities in the city 's tourism, through commercial 

and cultural activities. 

In the main Eurocities projects are focusing on 

encouraging and enabling immigrants and ethnie 

minorities to play their part in the local 

decisionmaking process, in Bologna, Lisbon, Ma- 

drid and Rotterdam. The Palermo project is 

targeting immigrant women in particular. Bradford, 

on the other hand, is tackling racial harassment to 

build confidence in a local community in the local 

political and administrative systems. 
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Quartiers en Crise projects in more de- 
taii 

Whilst targeting diverse groups in their respective 

communities and with different objectives in view, 

the 9 local LIA projects selected from the Quartiers 

en Crise network (Anderlecht, Charleroi, Frankfurt/ 

Oder, Marseilles, Naples, Sarcelles, London 

Borough of Southwark, Toledo and Turin) do have 

certain lines of action in common, with a view to 

adapting local public services. These include: 

~ Inter-cultural training for local public service 

providers (frontline staff in local authority 

departments in particular) and/or cultural 

awareness training for the public at large. 
~ Setting up dedicated centres for essential public 

services and/or centralised points of initial 

contact for access to local public services. For 

example, "plate-formes" along the French 

model. 
~ Recourse to inter-cultural intermediaries 

("mediateurs"), and 
~ the translation into ethnie minority languages of 

information leaflets on public services. 

Some projects are focusing on specific ethnie 

groups, namely Frankfurt/Oder, which is centred 

primarily on the Aussiedler population, Marseilles, 

which is targeting the'health care and social welfare 

needs of elderly North African men, or Toledo, 

whose project concerns the gypsy community. 

Some, such as Anderlecht, Southwark and turin 

are more general, aimed at increasing cultural 

awareness and improving sercice delivery in 

several or all essential public services. Others are 

focusing on particular neighbourhoods, such as 
Naples and Sarcelles. 

We organise thematic workshops and seminars for 

project leaders on varius methods and tools that 

can be used to achieve the goal of achieving opti- 

mal delivery of local public services for the target 

groups. The ultimate goal is naturally to bring about 

better public services provision for all sectors of 

the community. To urge local authorities to become 
user-orientated. 

A year ago we organised a seminar in Soutwark 

which discussed the wide spread application in the 

UK of equality audits and indicators in local public 

services, as a means to ensure that ethnie 
minorities are represented amongst the staff, as 
weil as to guarantee their needs are catered for in 

the services being provided. 

A few days ago Quartiers en Crise held a trans- 

national seminar on the theme of intercultural 

intermediaries (or liaison workers) as a tool for 

improving access to public services. In addition to 

representatives of LIA projects and local authorities, 

participants included intercultural intermediaries 

form Belgium, France and Italy. Issues such as 
training levels and the limitations of their roles were 

discusse. Although there was general support for 

professional recognition of intercultural mediation, 

there was a consensus that it should only be a finite 

measure to facilitating access to local public 

services. For, it can lead to dependency of the 

immigrant communities, and deter the authorities 

from reforming their institutional cultures and 

processes, in the interests of genuine integration. 

The theme of our next LIA seminar will be training 

for public services providers to equip them to 

respond to the needs of different immigrant and 

ethnie group. 

Two political manifestos to have emerged from LIA 

transnational cooperation thus far are the Barcelo- 

na and Turin Delaralions in support of LIA's aims 

as weil as the European Year Against Racism, both 

signed by mayors and other political 
representatives from the 3 LIA networks. 

All the same, experience over LIA's first year has 

reaffirmed the convictions of the actors involved 

that integration is fraught with political and admini- 

strative obstacles, even (. . . ) when local authorities 

themselves are sponsoring projects. Only by 

perseverance and incremental innovations will 

institutional and personal mindsets be changed. 

About the Author: 

Jane Markham is General Coordinator of the Quartier en Crise in Brussels. 
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The Emergence of Immigrant 

Labor Market in Poland 

Dariusz Stola 

Institute for Social Studies, Warsaw University 

Poland is one of most ethnically homogenous 

countries in Europe and some readers may be 
surprised to see the Polish case listed with countries 

having numerous immigrant communities, where 

immigrant workers became indispensable and 

immigration is a political issue of great sensitivity. 

Yet, soon after Poland became an emerging market 

there emerged an immigrant labor market. While 

still being small for West European standards this 

new labor market has grown much faster than the 

country's growing economy and quicker than 

anyone expected. Although many observers had 

understood how consequential and revolutionary 

had been the collapse of the communist regime in 

1989 and the political and economic reforms that 

followed, the emergence of mass migration to 
Poland was truly a surprise. Immigration to Poland 

is a historical novelty. Except for forced movements 

and return of Polish emigrants, immigration to 

Poland in modern era was practically none. The 

insignificant scale of immigration was striking when 

compared to mass-scale emigration that since mid- 

19'" century embraced millions of people'. Also 

Poland's last years under the communist regime 

were a period of intensive and growing 

outmigration, which apparently confirmed the return 

to historical migration patterns'. 

that time were Polish returning migrants. The 

respective figure for the 1995 was 5 times higher'. 

Much more dramatic developments took place in 

the sphere of unregistered migration. Poland has 

now a large influx of unregistered migrants, 

estimated at several hundred thousand people 
annually, which we cannot compare with any 

previous phenomenon as such movements simply 

did not exist under the communist regime nor 

earlier. The new streams of migration to Poland 

come mainly from the ex-USSR, from other 
countries of the former Soviet Block and 

Southeastern Asia. 

Emigration from Poland has continued. In early 

1990s it underwent evolution through which short- 

term labor migrations replaced permanent 
emigration as the main type of outflow and 

redirected to Western Europe as the dominant 

destination. By conservative estimates more than 

half a million Poles work annually abroad, mostly 

on a short-term basis. About 300, 000 persons find 

employment under bilateral agreements on 

admission of Polish temporary labor; majority of 

them are seasonal workers in Germany. At least as 
many Poles take irregular jobs, as confirmed by 

surveys in Poland and in receiving countries'. 

In just a few years the Polish labor market (or at 

least some sectors of its sectors) internationalized. 

The rapid integration into European and global 

migration streams reflects the moment of Central 

Europe transition from the communist isolation. 

Had the Wall fallen in 1960 there would have 

certainly emerged different migration flows. 

Official data, various surveys and estimates, and 

everyday experience teil that international 

population movement to Poland changed 
dramatically after 1989. The most striking is data 

on cross-border mobility. In 1985 only 3. 4 million 

foreigners visited Poland, compared to 82. 2 million 

ten years later — 24 times more. The growth had 

the greatest dynamics in early 1990s; in the first 

years of the decade the numbers of foreigners' 

visits (entries) to Poland grew 10 times. 

Long-term immigration grew substantially in relati- 

ve terms yet it remains low in absolute terms. 

Average long-term immigration for the decade 
1980-1989 was just 1600 persons per year, and a 
large part, about a half of registered immigrants in 

The evolution of Poland's migratory situation in the 

1990s made it an emigration-and-immigration 

country, with labor migration balance being most 

probably still negative. This development is by no 

means unique. The trend of becoming a sending 

and receiving country is a key one in international 

migrations of late 20'" century'. The interesting 

feature of the Polish case is that labor migrants to 

and from Poland frequently perform jobs of similar 

character, and that both in- and out-migration flows 

are East-to-West movements. Thus one may 

compare Poland to a labor migration interface 

between EU and the former USSR, having a west- 

ward output and input mainly from the East. This 

reflects the semi-peripheral position of Poland at 

the eastern border of the West European core and 
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a specific combination of Polish and West European 

migration policies. The most important difference 

between migrants from and to Poland seems to be 
the color of their passports: Poles have relatively 

easy access to Western Europe and its (formal or 

informal) labor markets while holders of Ukrainian, 

Russian, and other post-Soviet passports have a 
relatively easy entry to Poland and access to its (for- 

mal or informal) market but they meet significant 

restrictions on their movement further West'. 

In early 1990s labor migration to Poland was a 
minor stream melted with the large flow of petty 
traders. At that time most of the visitors from the 

East (they were several million people annually) 

were bringing various goods for sale in Polish 

bazaars. Some of the traders having sold their 

commodity displayed a piece of paper announcing 

„ 

I seek a job". Work abroad was for them an addi- 

tional source of earnings that combined with 

income from trade'. Seeking a job became more 

popular probably along the decreasing profitability 

and increasing capital requirements and 
competition in the trade; since mid-1 990s the inflow 

of illegal foreign workers has grown. Because of 

unregistered character of the phenomenon their 

exact number is impossible to establish. By 
conservative estimates several hundred thousand 

foreigners may annually enter Poland to seek 
unregistered employment or perform services. The 

main country of their origin is Ukraine, which — as 
confirmed by observers in Czech Republic and 

Hungary — is the leading labor exporter in this part 

of Europe'. 

The numbers of registered labor migrants are much 

smaller. For several years the number of work 

permits issued to foreigners have stabilized at the 

level of some 10. 000-1 3. 000 annually. In 1990-1995 
the Labor Offices issued total 53. 555 work permits. 

Of these 44. 7% was for the employees from the 
countries of former USSR, in particular Ukraine 

(1 6. 6%), Belarus (1 4. 3%) and Russia (11. 7%). Other 

main countries of origin were Vietnam and Great 

Britain. Two largest groups of migrants by the 
declared type of work are 'managers' and 'manual 

workers', who took about one third of permits each. 
The third largest group were 'specialists, experts, 
consultants' (14%)'. Such distribution shows that 

Poland attracts migrants at two opposite ends of 

its labor market, which seems to be congruent with 

a general trend in migrations to other countries, 

where foreigners concentrate in the upper and 
bottom strata of the market (respectively: the highly 

qualified, and cheap and flexible workers). Because 
of the large irregular migration that almost fully 

directs to the bottom end of the market there is an 

obvious asymmetry between scale of inflows into 

the upper and lower strata. Thus the distribution 

pattern resembles rather a wine glass with a large 
flat foot than the elegant hour glass madel. 

Migration to Poland, at least its registered 
component, is clearly an urban phenomenon. 80% 
of migrants in 1990-1995 went to a few big cities 

and every second choose Warsaw as destination. 

Not surprisingly the cities of inflow are those of 
higher economic growth, higher investment rates 
and low unemployment. At the other end there are 
regions with almost no immigration: those rural and 

peripheral to the centers of growth, which - not 

incidentally - generate migration themselves. The 
migrants come primarily to the areas of successful 
economic take-off. 

The types of work the migrants perform in Poland 

correlate with their countries of origin. Most of the 
workers come from former Soviet Union, in 

particular Ukraine (29%) and Belarus (26, 6%). Most 

of the managers and specialists come from the 

West. Migrants from Vietnam were present among 
both managers and workers. Their specific feature 

is concentration in their ethnie enclave - in 

enterprises owned by Vietnamese. Also average 
validity period of the work permit correlates with 

the direction of inflow; for example in most cases 
Americans get permits for 9 months or more while 

Ukrainians for less than 6 months". 

Unregistered labor migrations to Poland (and the 

mixed trade-cum-labor mobility) are usually of 
shorter duration than regular ones. In most cases 
migrants remain here no longer than three months 

and quite often just a few days. As exemplified in 

the interviews, they frequently take various odd jobs 
lasting from a few hours to a few wecks. The jobs 
are manual and usually not very attractive in terms 

of wages. Migrants are ready for short-term low- 

paid jobs but need to find one as quickly as 
possible, as they have limited time available for stay 
abroad due to family reasons, employment status 
in the sending country, etc. The jobs are also 
important as a buffer at the bottom of the migrant 

labor market: they serve as a second best option. 
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Their availability insure migrants against the risk of 

making loss on migration in case one cannot find 

a better job or seil commodity at an intended 

price" . 

The short- or very-short-term character of the large 

part of cross-border mobility to Poland brings us a 
problem of definition. Most of the foreigners 

working in Poland do not satisfy standard 

definitions of migration which require a minimal 

length of stay of several months (usually three). 

Nevertheless, causes, function and certain 

outcomes of the new movements are similar if not 

the same as those of 'regular' labor migration. 

Therefore in the research at the Institute for Social 

Studies (ISS), which is the main basis for this paper, 

a flexible definition of migration was applied. 

Besides traditionally defined migrations (lasting at 

least three months) the definition embraces these 

short-term international population movements that 

are income-oriented, i. e. for-profit. This way it 

includes seasonal and other short-term workers 

while it excludes such types of international mobility 

as regular tourism, short family visits and in 

particular short visits for shopping". Such an 

approach is justifiable not only in Polish case but 

in all of Central Europe. Leading observers point 

at the new short-term movements, for which they 

coined terms such as "pendular", "incomplete" 

"circular" or "shuttle" migration, as the most distinct 

migratory phenomenon in the region". 

The basic condition for the migrations to Poland, 

as it is in all labor migrations, is in wage disparities 

between Poland and sending countries. Both 

western and eastern Polish borders divide zones 

of sharp difference in wages. Although wages in 

Poland are as much as several times lower than in 

the EU the disparity to wages in countries further 

East is similar. Migrants from Ukraine or Belarus 

can earn in Poland as much as ten times more than 

at home. Their wages in homelands range between 

10 and 80 dollars monthly. As a honest earning 

abroad they declare sums from $200 monthly, for 

which they are ready to work hours significantly 

longer than the Poles". Moreover, in Poland jobs 
are available, which is often not the case at home. 

Telling examples of the conditions in the labor 

markets in Ukraine or Belarus provide migrants who 

formally are full-time employed but they do not get 

paid for months and have practically nothing to do 

in their enterprises. The widespread phenomenon 

of 'phoney employment', which does not imply 

earnings and allows for extended leaves from 

workplace, force the unfortunate employees to seek 

additional income and is particularily conducive for 

short-term migrations". 

Better wages, available jobs, stable currency, 
Poland's economic recovery in general and visibly 

improving living standards contrast with the 

situation in neighboring post-Soviet republics. 

Causes of the situation are obviously too complex 

to be listed here. In shortest, the main factor for 

development of the migrations has been the 

divergence of trajectories of their respective post- 

communist transformations. This comment is to 

stress the dynamic character of economic 
conditions for migrations in the countries in 

transition from communism. One should keep in 

mind that migrations dealt with in this paper occur 

between countries that were undergoing radical 

change: economic, political and social. 

Wage disparity of several hundred percent is a 
sufficient condition to migrate yet there are many 

other countries where wages are much higher than 

in Poland. Therefore other reasons to choose 
Poland for destination should be given due 

attention. In particular, the short-term labor mobility 

would be impossible, or at least much smaller, 

without certain conditions that facilitate internatio- 

nal movement and lower migration costs. First of 

all it is geographie proximity. Short distance 
between Poland and the migrants' hometowns in 

Ukraine or Belarus means a relatively short trip. 

Thanks to the short distance, as weil as to 

development of convenient and cheap bus 

transportation in recent years, the cost of travel is 

low, which is crucial for economics of short-term, 

frequent movements. 

A dimension of proximity is favorable entry policy 

of Poland. Visa-free entry to Poland may be even 

more important than the short distance and 

resulting low material cost of travel. Citizens of most 

of the post-Soviet states benefit from a Polish- 

Soviet agreement of 1979, which requires only to 

produce a passport and an invitation from a Polish 

citizen or a voucher (a proof of having paid for 

accommodation through a tourist agency). In the 

Soviet times this was enough to keep control over 

the cross-border mobility as availability of 

passports was very limited and there was only one 
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tourist agency allowed to organize trips to Poland- 

the state-owned Intourist. Along the general 

implosion of the Soviet system eroded the control 

over international mobility of its inhabitants. In early 

1990s passports were available to millions of ex- 

Soviets and the vouchers visitirs could simply buyin 

a kiosk at the border, six for a dollar. This begun to 

change only recently (in 1998), with introduction 

by the Polish government of more restrictive entry 

policies. Easy access to Poland was the crucial 

condition of early emergence and rapid expansion 

of cross-border mobility from the USSR and its 

successor states. This is particularly visible in 

comparison to much more restricted entry to 

Germany and the rest of Western Europe. Many 

respondents to the ISS survey expressed their 

desire to work in the West but added this was not 

feasible because of the difficult to obtain and costly 

visas first of all. Since the end of restrictive exit 

policies of the sending country, the policies of 

receiving countries, their entry policy in particular, 

became the key factor to shape migrations. 

For migrants from the former USSR (and the rest 

of the Block) Poland's proximity is also cultural, in 

particular linguistic. Thanks to similarity of 

languages, migrants speaking Russian, Ukrainian 

or Belorussian relatively easy communicate with the 

Poles. Those who have remained there for a longer 

time learned Polish; they watch Polish TV and li- 

sten to the Polish radio. As Russian was the lingua 

franca of the Soviet Union and to some extent of 

the whole Soviet Block (including Poland where it 

was obligatory taught until 1989) the linguistic 

barrier is relatively low even for migrants from 

countries like Armenia or Kazakhstan. 

Besides the easy access to the Polish territory the 

migrants have relatively easy access to Poland's 

informal labor market. The market is large and 

resistant to law enforcement. Studies of Poland's 

informal economy estimate that about 2. 5 millions 

Poles perform unregistered work, of which for 1. 1 

million people this is their main or the only source 

of income". Under such circumstances migrants 

find unregistered job in Poland without much 

problem. For example about two thirds of foreigners 

seeking a job at an informal labor market 

(exchange) in a Warsaw suburb find one in just a 
few hours of the market operation". The fact that 

labor migrations to Poland are largely a part of the 

informal sector can hardly be overemphasized. The 

economy of the migrations is predominantly the 

economy of informal market, with its particular rules 

and institutions. 

The informal markets generated institutions that 

facilitate employment of migrants and lower 

transaction costs. The main institutions of this kind 

are labor markets (exchanges) in many towns and 

cities in Poland. In the greater Warsaw area there 

are at least three such places. The operation of the 

market in Piaseczno has been described in detail 

during the ISS research". The market is a beautiful 

example of a social institution that has no owner or 

material infrastructure. This is a market-place: a part 

of a street near the local bazaar (which points to 
the trade-related origins of the labor immigration) 

where job-seeking migrants, Polish employers and 

middlemen come daily to find the right person, 

negotiate conditions and make (verbal) contract. 

Its essence is in the exchange of information on 

supply, demand and wages, and in the unwritten 

rules that facilitate contacts between potential 

employees and employers, simplify negotiations, 

make their behavior more predictable. 

In addition to labor marketplaces such as the one 
in Piaseczno, there are recruitment agencies and 

individual middlemen who operate in Poland or in 

sending countries. Their activity contributes to 
growth of both supply of and demand for migrant 

labor through spreading of knowledge on, 
encouraging to migration or to employing a 
migrant. Several respondents to the ISS study had 

been initially attracted to migration by such 
middlemen announcements about lucrative jobs 
waiting for them in Poland. Others found their first 

jobs abroad with a middleman assistance but later 

continued migrations and sought employment by 

themselves. In Poland the middlemen visit 

construction sites and offer foreign labor to Polish 

contractors, etc. They reduce the risk (or at least 

its perception) of final Polish employers who 

otherwise would be more cautious towards the idea 

of illegally employing an alien in their house or 

ente rprise. Thanks to imp rovement in 

communication technology, migrant labor brokers 

and recruiters operate internationally and respond 

quickly to demand". Even when legally registered 

they usually serve both legal and informal labor 

markets, blurring the border between the two. They 

belong to a sector, which one may cali migro- 

business, consisting not just of the recruiters but of 
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many other individuals and organizations providing 

various migration-related services legally, semi- 

legally or illegally, in transportation, accommodation, 

legalization, money transfer, financing, etc. These 

people are vitally interested in expansion of migrant 

labor markets as migration of others is their business 

oppoltunity. 

The migro-business is the commercial part 

of the broader phenomenon of migrant networks. 

The networks, linking migrants, their friends, relati- 

ves, neighbors and acquaintances in sending 

country and abroad, provide information, 

assistance and advice. They are the social capital 

of migrants. The phenomenon has been extensively 

described in studies of migrations to various 

countries. Analysis of the Polish case, and of new 

migrations in other post-communist countries, 

points at their key role in two aspects of 

development of migration. First, they were instru- 

mental for undertaking migrations under highly 

unstable and risky environment of the post- 
communist transition. Radical change, as stressed 

above, and resulting instability were the conditions 

under which the migrations between (ex-) USSR 

and Poland emerged and grew. Obligations 

inherent in friendship, family or kinship ties, 
strengthened with reciprocity, were valuable social 

capital that migrants exploited to lessen the risks 

of labor migration or international petty trade. Se- 

cond, networks were crucial for the rapid expansion 

of the migrations and their capacity to adapt to 

changing environment". In the future the migrant 

networks' contribution to development of 

migrations to Poland will continue. If Poland's 

economic growth continues to provide pull factors 

for immigration the networks will transmit impulses 

that fuel the internal dynamics of social process of 

migration. 
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Regime -Comments Based 
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Over the past few years the discussion surrounding 

the new urban employment regime has gained in 

importance and in substance (viz. SASSEN 1991 ). 
On the one hand this discussion is closely linked 

to a political shift in paradigm from a welfare state- 

based regime to an increasingly neo-liberal 

regulatory regime; on the other, changes in 

economic outline conditions — summarised under 

the catchword "globalisation" — have played an 

important role. Globalisation has encouraged the 

removal of borders from traditional economic 
regions and, at the same time, led to the extreme 

regional concentration, on-site, of specialist and 

decision-making skills. 

Large cities have assumed more and more the role 

of junctions that have turned into switching centres 

for global production and trade. This in turn affects 

employment profiles within large cities. All areas of 

services equipped with specialist and decision- 

making skills gain quantitatively in significance. A 

new "class" of managers, highly specialised 
technicians and creative service providers is 

created, setting specific housing requirements and 

creating new consumer goods. 

The increase in the international migration of foreign 

workers did not take place independently of the 

above. The new "class" of service providers with 

their specific lifestyles and consumerism also 
generates demand for services. Domestic work is 

externalised, laundry taken to the cleaners, eating 

out has become a daily habit. Foreign workers 

benefit from this growing demand for low- 

qualification, low-pay services. They provide these 
services in many areas, creating a growing labour 

market at the lower end of the qualification 

hierarchy. 

At the same time the decline and shift in traditional 

industrial enterprises has resulted in a drop in 

skilled workers and middle-ranking employees. The 

urban population's social centre-ground has 
narrowed. The qualification profile — according to 

the generalised expression within the framework 

of the new employment regime - is becoming more 

and more like an hour-glass, with a broad base of 

low qualified work, occupied by foreign workers, 

contrasting with highly qualified activities at the top 

end (viz. FASSMANN and MEUSBURGER 1997). 
Thus far the concept of the new employment 

regime sounds convincing and plausible. However, 

its concrete, empirical implementation presents a 
number of flaws. In a central European city with a 
politically regulated and "administered" 

employment system, empirical data reveals a 
number of contradictions. The example of how 

foreign workers are employed in Vienna shows on 

the one hand signs of a change in the employment 

regime but, on the other, a clear stability in the 

employment of foreign workers. The following 

explains the empirical evidence. 

The positioning of foreign workers in Vienna's 

labour market presents a characteristic pattern. A 

quarter of foreign workers is employed in small- 

scale manufacturing industry and industry in 

general, a second quarter in the area of "personal, 

social and public services". The building trade 

employs around 14%; trade and warehousing, 

16%; and the hotel and restaurant trade, 12%. The 

proportion of foreigners' is highest in the hotel and 

catering trade, at around 25%. The share of 

foreigners is also above average in the building 

trade (1 8. 5%) and in the small-scale manufacturing 

industry and industry in general (11. 9%). 

If we differentiate according to occupations rather 

than sectors, the specific positioning of foreign 

workers in Vienna becomes even clearer. More than 

half of all the people employed in Vienna and 

working in the manufacture and processing of 

copper objects, the finishing of textiles, the 

manufacture of pasta products, cleaning in general 

or the casting of iron, come from abroad. The 

proportion of foreigners again varies between one 

third and one half in other occupations cited as 
examples, such as plasterers (44. 2%), wholesalers 

in scrap and residual materials (40. 7%), laundry 

and dry cleaning workers (39. 3%), retailers and 

wholesalers of fruit, vegetable and potatoes 
(34. 5%), manufacturers of plastic goods (33. 0%) 

as weil as corrugated paper and cardboard 
(32. 9%), meat processors (32. 7%), and finally 
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people working in hotels, guest houses and BB B 

establishments (30. 9%). 

At the other end of the scale we have occupations 

with an extremely low proportion of foreigners. In 

sectors such as banking institutions, radio and TV 

stations, universities, data processing services and 

employees' associations the share of foreigners 

among the total number of persons employed is 

less than 2%, i. e. a mere quarter of the average for 

Vienna. The share of foreigners is even smaller in 

the sector of further education, insurance 
professions, financing institutions, oil industry 

administration, electricity supply, social insurance, 

general public administration, public administration 

for education, health and culture, and public safety 

and order. In the relevant professions the proportion 

of foreigners is less than one per cent (viz. 

FASSMANN 1997) 

The industries open to foreign workers are generally 

characterised by the fact that the work partly 

involves physical risk and physical effort, and partly 

working under unfavourable weather conditions 

outdoors (building trade). There is also a 
predominance of "dirty" activities (cleaning 

professions) and of work where the working hours 

are not clearly defined, i. e. with in part high levels 

of overtime and limited scheduling of leisure time 

(hotel trade, personal services). Conversely foreign 

workers are excluded from those industries in which 

national citizenship represents a prerequisite for 

admission, or which offer vacancies that are so 
attractive and privileged that they are seldom filled 

through public advertisements or objective 
recruitment procedures; rather, in many cases, 
through informal network reserved exclusively to 

nationals. 

The specific form of foreign worker positioning 

prevailing in Austria, which is clearly expressed in 

the occupations referred to above, has barely 

changed over the past fewyears and decades. The 

modernisation of the urban economy has largely 

passed right by the employment of traditional 

"guest workers". In Vienna, too, most of the 

employment growth in the eighties and nineties 

focused on the sector of "money, credit, insurance 

and economic services" and also, albeit to a much 

lesser extent, on the sector of "personal, social and 

public services". ' However, both these expanding 

services sectors have taken on few additional 

foreign workers. The gentrification of service 

providers might affect the employment of foreign 

workers indirectly, but certainly not directly. 

Similarly, de-industrialisation has had little effect on 

the employment of foreign workers. Ten years ago, 
around 38% of foreign workers in Vienna worked 

in the secondary sector; that figure has now 

dropped to 25%. However, given that this drop was 

concurrent with the decrease in all employed 

persons, the increase in the proportion of foreigners 

in this sector has been irrelevant. 

In the period between 1981 and 1991 — and 

probably also beyond that — only two sectors have 

taken on far more foreign workers. In the building 

trade the proportion of foreigners rose from 11% 
to 19%, and in the hotel and restaurant industry, 

from 18. 1% to 24. 9%. However, leaving aside those 

two sectors, all the other changes for a ten-year 

period seem "stochastically" normal or the 

consequence of a general structural change. To 

postulate a new employment regime for foreign 

workers living and working legally in Vienna would 

be to overshoot the mark. On the contrary: the 

legally regulated immigration of foreign workers 

over more than three decades has in Vienna led to 

an ethnie structuring of the labour market that has 

seen little change. Foreign workers take on and 

have taken on jobs which national workers no 

longer even want to consider for all kinds of 

reasons, essentially because these activities are 

regarded as not particularly appealing, low paid or 

with unfavourable working conditions ("dirty, 

dangerous and dreadful"). This ethnie structuring 

is neither a short-term phenomenon nor the 

consequence of any self-regulation of a free labour 

market. In Austria it is shaped to a large extent by 

political decisions taken by bodies representing 

interests and by political parties. 

It can be shown that things do not change very 

much for foreign workers, even if they have been 

living in Austria for five, ten or twenty years. Even 

after a length of stay of over 20 years, industry, the 

building trade, the restaurant and hotel industry and 

personal service-rendering enterprises still provide 

those jobs that are available to foreign workers from 

the former Yugoslavia and Turkey. The expanding 

economy-driven public services remain virtually 

inaccessible, even to workers who have been living 

in Austria for a long time. 
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Whether foreign workers live ten, twenty or thirty 

years in Austria has little influence on their profes- 
sional position. Around 88/o of the immigrant 

workforce from Turkey and the former Yugoslavia 

living in Austria for less than 10 years are workers. 

Of the foreign workforce that has been living in 

Austria for more than 20 years, around 80'/o are 
workers. As the length of stay increases there is a 
slight rise in the percentage of low-ranking 

employees (e. g. sales persons, junior office 
workers). However, even after a long length of stay, 

foreign workers are unable to reach middle or 
higher-ranking employee positions. The idea that 

upwards social mobility increases with the length 

of stay- according to the job ladder model- cannot 

be confirmed in the case of Vienna and the period 
under observation. 

These statements, based on official data sources 
(population census, microcensus), reflect only one 
aspect of reality, namely that of the legal labour 

market. There are clear indications of an increase 
in the informal employment of foreign workers 

outside the legal labour market. The fall of the Iron 

Curtain has brought about considerable changes 
in both the territorial access conditions to Austria 

and the possibility of taking up illegal work. Both 

entry into the country and taking up work became 
considerably easier — compared with the period 
beforehand. Immigrants from eastern central 
European neighbouring states came and still come 
to Vienna and Austria as tourists where, with the 

aid of established ethnie networks, they find work 

and accommodation. In many cases this happens 
without legal authorisation. The informalisation of 
the urban labour market is a phenomenon 
observable in Vienna, too. 

By definition there are no accurate statistics on the 
number of persons who live and/or work illegally. A 

lot more is known about the social and 
demographie structure of foreign "black labour", 

its motives, activities and intentions as weil as the 

way in which ethnie networks operate. What 

transpires generally is a confirmation of the 
assumptions deduced from migration theories. 
Black labour is made up essentially of men who 

are relatively weil educated, young, usually without 

family ties, adaptable and willing to do any work 

that is weil paid. There are graduations of the 
activities aimed for, depending on achievable 
income, qualification and how hard the work is. 

Jobs such as car mechanic, panel beater, restorer 

of old furniture, are considered lucrative and 
respectable activities for foreign "black workers" 

in Vienna. Conversely, while occasional work in 

such occupations as renovation or construction 

work, or the care of parks and gardens, is taken 

on, it is regarded as not particularly desirable due 
to the heavy physical workload and the low pay 
(viz. MYDEL and FASSMANN 1997). 

The employment situation of many immigrant 

women without a stay and/or work permit is 
relatively uniform and homogeneous. A majority of 

clandestine female workers from Poland, Hungary 

or Slovakia work as waitresses, domestic help or 

housekeepers. Often they look after children or tend 

to the elderly. They arrive as au-pairs or as tourists, 

and often stay only a few months or wecks, or travel 

back home regularly. While domestic work may be 
physically demanding, the work is financially 

rewarding and stable over time. Plus there is also 
the crucial aspect of the greater safety of not being 

found out since neither labour office control bodies 
nor the police department for foreign nationals have 

unrestricted access to private households. 

There are many indicators that the establishment 

of an informal labour market cannot be reversed. 
On the one hand there is a large offer of low-cost 

and available labour in the commuter catchment 
area around Vienna and eastern Austria; on the 

other, demand from households that can and want 

to "afford" informal work is there. Or even: if in the 

course of this new employment regime the number 

of highly qualified and weil-paid service providers 

increases also in Vienna, then demand for low-paid 

and informally rendered services will tend to 
increase rather than decrease. 

Although the existence of an informal labour market 

in Vienna can no longer easily be reversed due to 
the existing offer and demand structures, it must 

nonetheless adapt to changes in legal and admi- 

nistrative outline conditions. The tightening of 
residency and employment laws and the tighter 

border controls carried out on Austria's external 

frontiers in the wake of the Schengen Agreement 

make it more difficult for the labour supply to adapt 
flexibly to the new relationships in demand. The 

flexible entry and exit of persons entering and 

leaving the country and, with it, the taking-up of 

informal work will be made increasingly difficult. As 
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a result an unintentional side effect of the new 

migration regime will be to stabilise the informal 

labour market and illegal residency. A person 

travelling back to Poland or Hungary will not be 

able to re-enter Austria immediately afterwards and 

at regular and frequent intervals. Many foreign 

workers prefer to stay in Vienna or in Austria and to 

take up gainful employment there until they have 

achieved their income targets. This increases their 

dependency on their employer and/or their 

accommodation provider and in many cases also 

leads to greater marginalisation. This is particularly 

true in view of the fact that the legal possibilities for 

leaving the informal labour market behind and 

switching directly to a status of legal employment 

are virtually non-existent. Even if there is something 

to be said for subsequently legalising - under 

certain conditions - an illegal residency status and 

possibly also illegal employment, there are fears 

about the signals this would give, and it is therefore 

not implemented in law. This in turn consolidates 

the informal labour market, which remains a 

problem overall in terms of social policy. The image 

of the hour-glass, with its broad base and broad 

top and its narrow middle section, is justified - albeit 

with reservations - in Vienna's case, too. 

' Proportion of foreign workers in the total number of workers of each industry. 
' In 1973, the sector "personal, social and public services" accounted for 22. 5'%%d of all gainfully employed persons in Vienna; by 1991, 
it already represented 28. 5/o. The implementation of the social welfare state meant that the education sector, the health system and 

public administration all had to be expanded. 
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Immigration and the 

urban labour market 

Etienne Piguet 

Swiss Forum for Migration Studies 

University of Neuchatel 

With 25/o of its population born abroad, Switzerland 

has always been one of the OECD countries in 

which the migratory phenomenon is the most 
pronounced. Even the United States, country of 

immigration parexcellence, has a lower proportion 

of immigrants. And yet, despite the figures, 
Switzerland chose for a long time partly to ignore 
the issue of the relationships between labour 

market and migration, at both the scientific and 

political levels, and preferred to regard the latter 

as a simple consequence of the former: 

On the one hand the policy of temporary 
residency meant that the number of foreign 

nationals could be reduced during periods of 
economic recession (Haug, 1995); 
On the other, the labour market was 
characterised by particularly low unemployment 

rates and a strong demand for foreign workers 

(Lambelet, 1994). 

settle in Switzerland and their stay was then subject 
to their holding down a salaried employment. By 
contrast, in the nineties, a growing proportion of 

immigrants entered Switzerland as part of the 
process of reuniting families on the one hand, and 

of the asylum procedure on the other. During 1997 
there were 33, 459 immigrant admissions on the 

grounds of family regrouping' and 23, 897 requests 
for asylum' compared with 13, 777 entries by 
immigrants already in possession of work permits'. 

At the same time, the share of the foreign 
population in urban areas rose considerably (Table 

1). The increase was due to immigration from 

abroad but also to a phenomenon of succession, 
whereby the persons arriving in outlying districts 

moved towards urban centres and were being 
replaced at their initial point of arrival by new 

immigrants (Dhima, 1991). In 1990, foreigners 
averaged 22. 9/o in urban centres' of more than 

225, 000 inhabitants compared with 10/o in the 

2, 167 municipalities of less than 5, 000 inhabitants 

outside urban centres. It is also apparent that the 

diversity of origins depends on the size of the cities 

concerned (Huissoud, 1998). 

The situation of immigrants in the labour market 

has deteriorated along with the process of urban 

concentration. With the economic crisis of the early 

Forei nresident o ulation comparedwiththetotal o ulationintheflve maincitiesof Switzerland 
in '/o 1950 1960 1970 1980 1990 1995 
Zurich 
Basic 
Gen eva 
Bem 
Lausanne 

8. 25 
8. 28 

18. 29 
4. 87 
9. 07 

12. 65 
10. 04 
24. 10 
8. 81 
14. 1 

17. 51 
18. 23 
33. 7 

13. 87 
22. 68 

17. 67 
18. 25 
35. 73 
12. 63 
23. 21 

24. 28 
25. 05 
42. 26 
17. 43 
30. 64 

28 
27 
37 
19 
33 

Source: 1950-1990: Federal Population Census, 1995: Municipal Statistical Offices. 

Swiss cities, too, were able for a long time to 
dispense with any focused reflections on 
immigration and the labour market. Indeed, the 
country's economic structure was such that the 

foreign population was equally distributed between 

city centre and outlying districts, thereby avoiding 

the sort of urban polarisation that has emerged in 

many other countries'. 

However, since the early 90s, the one-sided link by 
which migration and the number of foreign workers 

were simply the outcome of the trend in the labour 

market has become somewhat frayed. In the 

period 1960-1980, the majority of foreign workers 

already had to hold a work permit to be able to 

90s, some foreign nationals experienced 
considerable difficulties with economic integration. 

In Zurich and Bern, for example, almost 50%%d of the 

unemployed are of foreign nationality and the 

unemployment rate among foreigners is three times 

that of Swiss nationals (Müller, 1997; Wicker, 1996). 

Moreover, foreigners remain on average longer 

unemployed than Swiss workers. Also, integration 

difficulties in the labour market are particularly 

pronounced among individuals who have emerged 
from the asylum procedure (recognised refugees, 

asylum applicants, etc. ), whose employment rate 

is far lower than that of the Swiss population (Piguet, 

1996). 
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The trends examined above have highlighted the 

issue of immigration and the urban labour market 

and, as a result, brought the concerns of Swiss 

research closer to those of many other countries 

of immigration. As they are relatively new, these 

problems have not yet given rise to a body of 

research of any substance. With this "impulse 

statement" we would like to submit to the debate 

two questions concerning this new situation in the 

relationship between immigration and the labour 

market which, in our opinion, ought to be the 

subject of empirical research. These questions are 

deliberately presented in simplified form as the 

objective is to promote discussion and a 

confrontation of viewpoints between the 

participants of the workshop that is scheduled to 

follow. The first question relates to the determining 

factors of migration and the role of migrants in ur- 

ban labour markets, the second to the factors that 

promote or impede their economic integration. 

Determining factors of migration and the r6le 

of migrants in urban labour markets 

This first question leads us straight back to the 

problems of globalisation and its potential 

consequences in terms of urban development. In 

very simple terms, we might envisage two 

mechanisms to ascertain the urban concentration 

of migrant workers. 

First, the phenomenon's determining factor would 

be due to the labour market and in particular the 

appearance of new demand for low-skilled activities 

(cleaning, domestic services, catering, courier 

services) linked to the emergence of a highly 

specialised services sector and the informalisation 

of certain urban industrial activities (textiles, skilled 

trades) (Sassen, 1996'). 

Second, the urban concentration of immigrants 

would not be the result of existing demand in the 

labour market but would be due, first and foremost, 

to the dynamics of offer and demand, the growing 

inequality between regions of the world triggering 

a migratory pressure which is then channelled 

towards urban centres through the existence of 

family networks and the attraction of easier insertion 

in the economic system or the network of social 

security. Accordingly, labour market demand would 

not be the determining factor in the urban 

concentration of immigrants. 

In the case of Swiss cities, the existence of high 

unemployment rates within the foreign population 

would seem to point at the second interpretation. 

At the same time, a study of the type of activities 

performed by workers from a migratory background 

reveals, for example, a rapid growth in low-skilled 

independent employment and domestic services, 

two sectors which fall in line with the first hypothesis 

(Piguet, 1998). It appears, therefore, that the reality 

of the urban labour market trend and of immigration 

in Switzerland must be situated somewhere 

between these two camps. 

Determining factors of economic integration 

This second question is aimed at determining the 

actual mechanisms involved in integration in the 

labour market. Here, too, two mechanisms 

contrast. 

Firstly, economic integration would be functionally 

linked to the "cultural proximity" between 

immigrants and their host countries (Hoffmann- 

Nowotny, 1992). Without getting involved in the 

detail of the delicate definition of such a concept, it 

is possible to outline the central idea: namely, that 

the existence of cultural characteristics specific to 

a group of immigrants would represent a 
disadvantage for economic integration (due, for 

example, to employer prejudice, lack of 

understanding for the implicit rules according to 

which the society of origin operates, different 

references with regard to work, etc. ). 

The opposite assumption would be to see the 

existence of cultural characteristics as a temporary 

or lasting advantage with regard to integration. The 

dynamic growth of certain forms of ethnie business 

and the fact that they can represent vectors of social 

mobility would seem to illustrate this phenomenon 

(Piguet, 1998). 

A general observation of the labour market trend 

in the cities of Switzerland gives credence to both 

options. The high unemployment that affects 

certain groups from countries geographically more 

remote from Switzerland than traditional 

immigration countries (the former Yugoslavia, 

Turkey) supports the first assumption. And yet, a 
recent study conducted on the economic 
integration of asylum-seekers shows that people 

originating from countries such as Sri-Lanka, Zaire 
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and Angola experience employment rates that are 
substantially higher than those of people with the 

same status from countries closer to hand (Piguet, 

1996). 

In this very short presentation, I have touched upon 

a number of issues which I feel might help formalise 

research and the discussion on the urban labour 

market and migration. Using observations based 
on the example of Switzerland I have provided only 

very sketchy elements of potential answers. A 

discussion is required at two levels: firstly, the 
relevance of the issues raised and, secondly, the 

empirical answers that might be found in the various 

other countries represented in this room. Therefore, 

I would now like to open the debate. 

' The main sectors of activity to attract foreign workers (tourism, construction, industry, agriculture) are to a large extent located 
outside urban centres. ' Source: Federal Office for Foreign Nationals ' Source: Federal Office for Refugees 
4 Cantonal and federal quotas; newly issued stay permit, valid 1 year or more (Art. 14 to 22 of the Federal Council Order limiting the 
number of foreign nationals). Source: Federal Office for Foreign Nationals. ' Urban centres are defined as towns and their outlying districts. ' We shall be providing here only an illustrative reference for each category of assumptions. 
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Turkish migrants in the 
Federal Republic of Germany 

Faruk Sen 
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Since the recruitment agreement between the 

Federal Republic of Germany and Turkey on 

October 30, 1961, the number of Turkish migrants 

in Germany has risen constantly. By 1971 it was 

weil above half a million; in 1975 and 1995, it 

exceeded the one million and two million mark 

respectively. On the reference date December 31, 
1997, 2, 107, 426 people of Turkish origin or descent, 

specifically 1, 147, 178 men and 960, 248 warnen, 

were living in the Federal Republic of Germany. 

Turks, at around 28%, therefore make up the largest 

group out of the total number of foreign nationals 

of 7, 365, 833, and represent 2. 5% of the total 

population. 

In the course of the history of Turkish migration the 

initially homogeneous group of labour migrants has 

transformed itself with the second and third 

generation into an immigrant society that has 

recognised and learnt to make use of social 

freedoms and the opportunities for education and 

choice of profession. In the sixties the problems 

encountered by Turkish migrants revolved around 

the labour process; in the seventies, with the 

reuniting of Turkish families, schooling problems- 

from kindergarten to special schools 
predominated. In the eighties the main problems 

of what had in the meantime become the second 

generation lay in the transition from school to pro- 

fessional life. In the nineties, problems are also 

appearing in connection with retirement from pro- 

fessional life, the start of pensionable age and the 

specific care situation for older migrants. 

Today around 550, 000 Turks in Germany are aged 
18 or under; but almost 750, 000 have been living 

in the Federal Republic for more than twenty years, 

and around 60, 000 for thirty years or longer. 84, 000 

people of Turkish origin are now sixty years old and 

over. 

The labour market situation has determined the 

main areas of settlement in Germany. The largest 

Turkish community lives in the industrial region of 

North-Rhine-Westphalia, with 71 5, 000 inhabitants 

in 1997 (approx. 80, 000 inhabitants in Cologne), 

followed by Baden-Württemberg with around 

360, 000 inhabitants (approx. 26, 000 inhabitants in 

Stuttgart), and Bavaria with around 270, 000 
inhabitants (approx. 47, 000 inhabitants in Munich). 

Around 220, 000 Turks live in Hessen (of which 

38, 000 in Frankfurt am Main). The largest Turkish 

urban population lives in Berlin with around 

145, 000. A total of just under 12, 000 (11, 717 in 

1997) people of Turkish origin or descent live in all 

five east German /änder (Brandenburg, Mecklen- 

burg-Vorpommern, Saxony, Saxony-Anhalt and 

Thuringia). 

Over the years the Turkish community living in 

Germany has made an important contribution to 

the German economy and its social insurance 

systems. In its study "Investigations into the 

economic power of the Turkish working population 

in the Federal Republic of Germany" the Centre for 

Turkish Studies has, for the first time, calculated 

the contribution of the Turkish minority to Germany's 

gross national product. The investigation showed 

that the gainfully employed Turkish population - with 

578, 203 employed persons liable to contribute to 

social security and an average net monthly income 

of DM 2, 260. - - had, on the reference date 
December 31, 1996, contributed 1. 97% to gross 
national product (GNP); in other words, the Turkish 

population had produced by economic activity a 
total of DM 69 bn of the GNP worth DM 3, 500 bn. 

The annual net total income amounted to DM 20. 7 

bn. The same year the gross wage and salary to- 

tal of employed Turks reached DM 31. 3 bn. This 

means that in total Turkish employees paid social 

security contributions in the amount of DM 6. 3 bn 

and wage tax in the amount of DM 4. 3 bn. Over 35 

years, from 1961 to 1996, Turks in Germany have 

paid over DM 33 bn into the pensions coffers. In 

1996 alone, Turks contributed DM 3 bn to the 

pension insurance scheme; DM 2. 1 bn to health 

insurance; and DM 211 m to nursing insurance. 

They also contributed more than DM 1 bn to 

unemployment insurance. 

The Turkish community is also not least a consumer 

and, with its consumption, helps support 
Germany's economic system. Consumption and 

savings patterns have also been affected by the 

Turks' diminished desire to return and their greater 

intention to remain in Germany. After deduction of 

recurring costs such as rent, insurance, etc. , there 
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remained of the total net income of DM 20. 7 bn in 

1996 a net consumption volume of around DM 11. 5 
bn, the large proportion of which is now expended 
or invested in Germany; for instance, one Turkish 

household in ten has bought its own residential 

property. 

In the nineties, however, Germany's reunification 

resulted in a number of problems for the Turkish 

population in Germany. Attacks by right-wing 

radicals and a generally more negative attitude 

towards foreigners in Germany- also in connection 
with unemployment and financial cuts in the social 
sector — meant that the Turkish community had to 

come up with its own initiatives. The poor labour 

market situation — at present approx. 23% of Turks 

of working age are unemployed — on the one hand 

and the improved vocational training and growing 

intention to remain in Germany on the other have, 

over the past few years, given rise to a greater 
inclination towards self-employment. 

Indeed, over the last few years, there has been 
something of a boom in the number of new 

companies set up by Turkish entrepreneurs. A 

study by the Centre for Turkish Studies has revealed 

strang growth rates in this sector. While at the end 
of 1996 there were still only 42, 000 self-employed 

Turks throughout Germany, their number rose by 

around 5, 000 to 47, 000ayear later. From the initial 

"niche economy" of doner kebab stalls and sewing 

shops Turkish entrepreneurship has in the 
meantime developed further and is now active in 

many sectors. As manufacturers, service providers 

and employers the Turkish self-employed now 

contribute to general prosperity and competition. 

An enormous increase can also be observed 
among other economic indicators. For instance, 

in 1997, the Turkish self-employed turned over a 
total of DM 41. 4 bn. Likewise the jobs they have 

created rose in one year from 186, 000 to the current 

figure of 206, 000; they employ on average 4. 3 
people. With their economic integration the Turkish 

self-employed also contribute to a better social 
integration. 

All these indicators show that the Turkish labour 

migrants who arrived in the sixties have become a 
Turkish share of the population in Germany that is 

now in its third generation. While initially they still 

had the intention of returning to Turkey after their 

work-related stay in Germany, the determination to 

return has become an intention to stay, due in part 

to the Turkish population becoming more and more 

established and to the possibility of reuniting 

families. This also means that the Turkish 

population no longer just lives and works in 

Germany but also invests and acquires property 

there. 

This trend is also recognisable in the rise in 

naturalisation figures. The Nationality Act dating 

back to 1913 couples German citizenship to 
descent [jus sanguinis]. Dual nationality or a ruling 

according to the country of birth — as is customary 
in other EU states — is in Germany at present just 

as politically unenforceable as a simplified 
naturalisation under acceptance of the old 
nationality. The number of naturalised persons of 
Turkish origin or descent is stated as 220, 000, i. e. 
11% of the Turks living in Germany. Of the 3. 3 
million first-time voters in this election year 1998, 
160, 000 will be naturalised Turks, a share of 5%. If 

one considers that, in some constituencies, 
clearing the five percent hurdle is a precondition 

for some parties to secure direct seats, it becomes 
clear that this new group of voters can contribute 

decisively towards determining the outcome of the 

elections. And naturalised Turks take these new 

political possibilities for participation very seriously. 

Greater involvement in political parties is a 
consequence of this trend. German parties are 

calling upon foreign nationals and Turks in particular 

to become members. Given that party statutes are 
handled in different ways, becoming a party 
member without having German nationality is not 

possible in every party — e. g. not in the CSU. As in 

the past, German citizenship is an essential 
precondition for election to public office. Following 

the continually increasing number of Turks who opt 
for German citizenship, Turkish migrants are now 

registered as members with virtually all parties. 

Indeed, Bündnis 90 [Alliance 90]IOie Grünen [The 

Greens] and SPD now all have MPs of Turkish 

origin. 

On the subject of political participation, North- 

Rhine-Westphalia (NRW) has the requirement, 

following the law on the amendment of the local 

constitution which came into force on October 17, 
1994, to set up foreign nationals advisory councils 

in all municipalities with a minimum of 5, 000 foreign 

inhabitants. These foreign nationals advisory 
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councils can address all municipality issues; their 

main task is to advise other political bodies within 

the municipality (council, committees, district 

representations) and to express opinions. They 

also have the possibility of filing motions with the 

aforementioned bodies. In NRW most foreign 

nationals advisory councils have grouped together 

into a "Land Working Party of Foreign Nationals 

Advisory Councils" (LAGA) that sees itself as a 
democratically warranted representative body of 

the foreign nationals advisory councils constituted 

under local government law. Similar developments 

are also observable in other länder. These foreign 

nationals advisory councils do not have any 

decision-making powers; they act only in an 

advisory capacity. They are assigned to the social 

welfare authorities. 

Besides foreign nationals advisory councils and 

political parties, Turkish migrants also use the trade 

unions as a vehicle for political participation. 

Approx. 40% of all Turkish employees are organised 

in trade unions. Turkish members are integrated 

at virtually every trade union level, where they try 

and draw attention to their specific problems. 

After almost 40 years of migration history 

"foreigners" are part of Germany's reality. As a part 

of society they are subject to the provisions of the 

Constitution of the Federal Republic of Germany 

and, consequently, also have a right to preserve 

and maintain their cultural identity and religion. In 

Germany, Turkish-Muslim life is not yet an integral 

part of normality. There is no actual debate about 

the religion of Islam, either in substance or at the 

human level in general; instead, the alien culture is 

judged according to its potential for conf lict, as a 
threat to national identity or as a threat to the 

political system. The question of Islam's 

compatibility with democratic systems is the issue 

rather than accepting the reality of everyday life as 

a community. Since Islam, the second most 

powerful religion in Germany, is not recognised as 

a corporation under public law, religious life can 

only take place at association level. There are, in 

the meantime, some 2, 000 mosque associations 

in Germany; with varying degrees of emphasis they 

endeavour to implement lslamic lifestyles in daily 

life, to demand the introduction of Islamic religious 

instruction, to assert their rights as a religious 

minority, and to provide alternatives for pastime and 

leisure activities as weil as homework supervision. 

In its second and third generation, the Turkish 

community in Germany has learnt to walk the 

tightrope between two cultures and to adapt to all 

kinds of different circumstances. Its understanding 

of Islam has in many cases developed away from 

the traditional/conservative concepts of the often 

rural origins of their parents, towards greater 

individuality and self-determination. Here, within 

Germany, a potential has emerged with its own 

skills and competence, a potential which the 

majority population in both Germany and Turkey 

should learn to tap. 

66 



MUSD 98 

The Turkleh resident populetlon In Gennany by sender, age gruupa and years 

of whlch sged . . . to under . . . yeats cf whlch sgad . . . to hader . . . Tests 

h total under 8 6 to 10 10 to 15 15 to 18 18 to 21 21 to 25 25 to 30 30 to 35 35 to 40 40 to 4S 45 to 50 50 to 55 55 to 80 80 to 85 85 end dder 

fama 

189%49 
940948 

753701 

191 295 

101147 
90148 

114658 

61498 

531 SO 

187527 

9%96 
73831 

124NB 

897% 
54901 

130%1 
88599 

82002 

157908 

839W 
739% 

183492 

IWWB 

73494 

1210% 
5%27 
84558 

128467 

781 98 
502% 

51480 

35225 

I S255 

18899 7995 
11819 4%1 
7080 3944 

1991 17795% 
954625 

794961 

20e637 
110263 
98374 

111183 
59430 
51733 

188885 
93573 
75092 

138450 

72532 

85918 

167198 

87239 
79959 

21 1283 

128785 
84498 

10%75 
63114 
48781 

112027 

48490 
%537 

129391 

75429 

53962 

1 10498 

73670 
38e28 

59421 

4%79 
1%42 

22081 10370 

13732 5425 

8329 4945 

1854915 

1023833 

N1 082 

221 159 
116523 
104636 

113189 
60429 

52TSO 

167284 

92157 
751 27 

122071 

öf454 

54617 

142123 

74560 

675% 

187300 

97343 
89957 

220433 

131822 
%611 

126844 

73483 

53181 

100026 

5242S 

47600 

102158 

401 80 

81976 

12%10 
70275 

56535 

118753 
77726 

41027 

6%1S 
45408 

21508 

27318 12731 

17241 6828 

10077 5905 

191 8395 
1055346 

863049 

231542 
121%0 
109862 

122215 
651 3S 
57080 

182064 
88498 
73568 

117282 

64748 

52534 

143799 
75382 
68417 

1!!7548 
102157 
95391 

227709 
133276 
94433 

148244 

88215 
60029 

93121 
34609 

58512 

124752 

64873 
59879 

119931 
76689 
43242 

35717 16528 
23434 9006 
12283 7522 

1%5577 
IOT8202 

859375 

237921 

124830 

113291 

133353 
70843 

62510 

155822 

84561 

71281 

113539 

62565 

50974 

138583 

72404 

661 79 

201749 

103513 
98236 

230850 
131807 

99043 

173021 

104328 

SNN 

104832 

60318 
44514 

87518 
32844 

54674 

120%7 
58516 
61581 

120544 

74388 

46156 

81890 

54011 

27879 

42886 23372 

28803 12871 

13883 10501 

femm 

2014311 

1102011 

912300 

241423 
126017 
115408 

145574 

77384 

68210 

151007 
81372 

S9635 

114741 

63820 

51121 

133865 
70388 

63497 

202857 

104768 

98089 

233173 
130735 

102438 

194207 

118466 

75741 

109115 
83044 

48071 

64617 
34831 

49788 

1 14367 

51415 
62952 

119861 
71106 
48755 

93829 

61356 
32473 

46532 29143 

31339 16210 

15193 12933 

feash 

2049060 

1119889 
929191 

243504 

126896 

11%08 

155956 

8274S 

73210 

146%7 
79611 
88778 

1165% 
64294 

52295 

201701 

105573 
961 28 

235707 

130153 
105554 

215803 
131394 
84409 

107066 

81270 
457% 

91818 
dulde 

48778 

103531 

43091 
60440 

118560 
S7307 

51253 

99412 

84525 

34887 

52890 30230 

35394 17112 
17496 13118 

1N7 

lamm 

2107426 

1147178 

960248 

25W48 

134950 

124698 

170048 

BBBN 

80185 

113SOT 

61742 

51%5 

123%7 
65088 
58801 

196774 

103493 
93281 

247848 

135322 

112328 

215816 
129848 

85768 

119216 
68598 
50S20 

93321 

35402 

57919 

114947 

81991 
52956 

108157 

67813 
38344 

59258 382% 
39455 21028 
19801 15281 

smlee: rederei eälmeel cnlae; esels af Ihe ceräal nessler af Fandea leädms: reteleaaa däe Ih emh esse 31 lid tram leih lederst lermarr. 

The length of stay, In years, of the Turklsh resident populatlon In Germany 

lass than 1 ar 67. 207 

1989 
71. 469 

1990 
67. 805 

1991 
71. 125 

1992 
74. 100 

1993 
68. 600 

t995 
75. 211 

1996 
75. 700 

tggy 

67. 059 
1 to4 ars 

4to6 ars 

155. 617 192. 226 

74. 926 

225. 734 247. 871 

93. 739 116. 356 

257. 800 

t 39. 000 

260. 100 

159. 000 

251. 200 241. 372 235. 600 

167. 600 169. 391 169. 800 

247. 092 

166. 050 
6tog ars 70. 722 63. 705 74. 740 93. 200 114. 700 138. 200 155. 806 163. 800 169. 596 
8 to 10 ars 200. 373 t69. 420 105. 942 70. 975 63. 500 73. 900 91. 800 112. 491 132. 900 155. 230 
10 to 15 ars 

15 to 20 rs 

359. 275 

467. 257 

374. 870 

488. 320 

417. 976 415. 340 

484. 017 443. 220 

384. 400 

415. 000 

334 AOO 

362. 900 

267. 600 203. 605 t86. 900 

368. 500 402. 048 390. 300 

210. 314 

356. 412 

20 to 25 ars 105. 891 170. 670 255. 731 339. 959 427. 800 456. 800 427. 720 398. 200 366. 374 

25 to 30 ars 

30 ars and ton r 

83. 700 

16. 700 28. 700 

186. 175 

40A92 

244. 700 

51. 000 

311. 415 

57. 884 

20 ars and ion r 105. 891 170. 670 255. 731 339. 959 427. 800 613. 900 654. 387 693. 900 735. 673 

Sum total 1823. 678 1. 6t 2. $23 t. 694. 649 t. 779. 586 t 2I54. 968 t JI18. 466 1. 965. 686 2. 9t4. 3t t 2. 849. 160 2. 167. 426 

Source: Federal Slaöstical OSce: Speciaöst Series 1: Populaöon and Emptoyment Serles 2: Fmeign fdaöonats 

The length of stay is obtained, irrespecthm of intenupäons in residence, from the döference hetween the populaflon count date and 

the date of iniäal enlry on the federe l terrttoty. 

1) Up untö and indudlng 1992 20 years and more 

Length of stay of the Turkish population in 1997 

4OQOOO 

35QIXXt 

SXltXtO 

25Q tX6 

2OQOOO 

15QOOO 

1OQ OOO 

0 
lees tlan1 year 1 to 4 yeäs 4 to 6ywss 6 te 8 yesrs S te 10 yesrs 10 to 15 ymss 15 ta 20 yeäs 20 to 25 ymss 25 to Soymss 30 yems am! 

Ioreer 

67 



MUSD 98 

Naturalisation of Turkish nationals in the Federal Republic of Germany 
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Theories 

4. Germany's refusal at government level to 
recognise migration as a reality and to create the 

appropriate outline conditions for integration has 
repercussions: 

a) In key social areas such as work, housing and 

education, migrants still get "half of what's good 
and double of what's bad" 

b) As before, migrants still live grouped in 

structurally disintegrated neighbourhoods, a 
catchment area for all disadvantaged groups, 
structurally neglected, heavily burdened by 
industry, traffic and the lack of free space and 

green areas, characterised by deficiencies in the 

social infrastructure and with a multitude of 

group-specific, social problems to contend with. 

A. Situation 

Sustainability has become a fashionable 
expression. Agenda 2000 - what city could afford 

not to have been included? Whatever can be 
favourably rated in terms of policy decisions on 
urban development is crammed into this 
catchword: new cycle paths, one windrnill project. . . 

Fundamental questions on where developments 

are headed are seldom raised in everyday local 

government life; social sustainability is not part of 
the vocabulary. 

1. We live in a sustainably divided world, divided 

into disadvantaged regions in which a majority 

is forced to live without sustainability, and one 
region with a minority which so far has 
sustainably benefited from the situation. Migra- 

tion is a consequence of that division. 

2. From the Federal Republic of Germany's 

viewpoint migration is today regarded as a 
lasting "burden" for the labour market, the 
housing market, social facilities and socio- 
cultural integrity, and integration in the sense of 

equal entitlement to participation is not 
encouraged. The causes of migration are not 

an issue. 

3. And yet the integration of migrants in the 
dialogue aimed at a sustainable improvement 

of our urban environment is a necessity. In 

Germany the minimum prerequisites for 
integration are lacking, i. e. regulated immigration 

and naturalisation of immigrants, and equal le- 

gal and socio-political treatment. In Germany 

the blood principle still prevails when it comes 
to "being German" and all people of a different 

"blood" are legally and socially marginalised or 

marginalisable (jus sanguinis). 

These are not the best preconditions for integration 

into the necessary dialogue (viz. Krummacher, 

Waltz, 1996) 

B Tasks and prospects 
In our cities sustainability is first of all a matter of 

integrating disadvantaged neighbourhoods, i. e. 
eliminating deficiencies and disadvantages, 
stabilising livelihoods and improving communi- 

cation and participation. This ties in with the issue 
of migration. 

By contrast, one school of migration and integration 

research in the Federal Republic of Germany 
currently deems it as proven that the disintegration 

of migrants, principally Muslims and Turks, is to be 
expected as a lasting phenomenon. They are 
described as a risk to civilian society - as a risk to 
sustainability. The usual suspects are: the danger 
of fundamentalism, the willingness to resort to 
violence, the rejection of integration, intolerance 

towards "modern" values. The fact that they exist 

as serious competitors in the labour and housing 

markets and for social benefit is a danger in itself 

(viz. Heitmeyer u. a. , 1997). This research has to be 
taken with a certain amount of reservation. 
Nonetheless the unanswered question of alternati- 

ves remains: expel or stay? Sustainability here or 

over there? Sustainability here and over there! There 

is no choice: all forms of discrimination, whether in 

law or social or cultural, must be eliminated and 

communication initiated to allow this section of 

society to debate and take part in the sustainability 

project. Otherwise the model of civilian society will 

have failed. Eliminating the causes remains another 

task. 

69 



MUSD 98 

5. If the aim of sustainability is to make the living 

conditions for man and nature dignified in the 

long term, then we need to ensure above all that 

the process of disintegration of disadvantaged 

neighbourhoods is stopped and undignified 

living conditions eliminated. This requires a 
complex observation and mode of procedure, 

the sparing use of resources, the preservation 

of man and nature, no development at someone 

eise's expense. 
6. Sustainability then also means considering hu- 

man beings as a whole, recognising them 

culturally, socially and politically, and taking their 

personal history seriously as weil as their socio- 

cultural background. Social violations must be 

prevented as much as potentials should be 

recognised and fostered. Equal participation in 

the discussion surrounding new values and new 

objectives must be made possible. Integration 

in the process of dialogue must be possible for 

all sections of society. 

7. Disintegrated neighbourhoods can only be 
sustainably stabilised with the migrants; with 

their experience of migration and solidarity, 

through their own cultural values and customs 

they contribute the necessary potentials to revive 

neighbourhoods economically and socially and 

to oppose something to the prevailing isolation, 

destructive frenzy and hopelessness. Recog- 

nising these potentials, acknowledging and 

promoting them as endogenous forces would 

be useful for an effective integration into the 

dialogue on society. 

8. Integration into civilian society requires to a large 

extent binding rules for participation and 

implementation processes, as weil as rights and 

obligations to information. Discrimination and 

unequal opportunities become lasting obstacles 

and encourage disintegration. Language ability 

and cultural mobility are required. The 

appropriate conditions must be created. Ger- 

many has a long way to go, even if many people 

are working hard for integration. 

Aspects 

A. What is integration, what is disintegration? 

Pointers. 

Scientists at Bielefeld (viz. Heitmeyer et al, 1997) 

support a disintegration theory according to which 

young migrants in particular reject European 

democratic society, consider Islam as superior and, 

in the hands of reactionary and fundamentalist 

forces, tend to develop nationalist tendencies, be 

hostile to democracy, ready to commit violence and 

pose a threat to our society. As they postulate that 

modern European society has neither secured 

values nor prospects of a different attitude to offer 

young people, they see no solution; instead, only 

gradually increasing disintegration due to 

uncertainties; they fear the breakdown of the 

democratic establishment. They see doom and 

gloom, but no solution under the current urban 

savings policy of German local government. 

True, the study among Turkish youths in west 

German cities reveals: 

more than 70% of the youths surveyed do not 

see it as a problem to harmonise their (Islamic) 

"personal religious practices" with the 
"democratic values" around them (:266) 
more than 70% expressed the view that religion, 

also Islam, was essentially "a private matter 

between God and each individual", in other 

words a private matter (:122) 
more than 70% believed that "even if one is a 

believer, responsibility for society lies with the 

people" (:267) 

The researchers did not see this as an indication 

of much integration has already taken place; they 

saw only the half-empty, not the half-full side of 

reality, not the process of integration but only the- 

concurrent - process in which one section of 

migrants has turned towards the traditional values 

of their society of origin or that of their parents. 

A study conducted in Dortmund in 1997/98 shows 

that integration is also evident in everyday attitudes, 

besides the forced adaptation to industrial working 

methods, the rhythm of work, the eight-hour day 

and shiff work (viz. Kelber, Tscherner 1998). The 

study was based on the theory that integration can 

also be identified through participation in local 

activities. Among others, respondents were asked 

about their consumer habits with regard to German 

newspapers and other media. Common opinion 

has it that, since the age of the satellite, migrants 

now only watch their national TV. The survey in a 
definite "foreigner district" of Dortmund clearly 

showed that 

more than 50% of respondents read a local, 

German newspaper and that they were 
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particularly interested in the local affairs section, 
over 60/o regarded themselves as regular 
"listeners" to the local radio station, 

over 60/o frequently to occasionally tuned in to 
the private TV channels RTL, SAT1 and PRQ 7. 

Until now, the opposite was assumed. 

A study in Hanover in 1996 (viz. Waltz 1997) sought 

to determine the level of local integration of people 
of Turkish origin through biographical interviews; it 

revealed a number of remarkable aspects: 

Two very different personalities were presented: 

the fully integrated engineer from Istanbul, who 

has been living in Hanover for decades, speaks 
excellent German, is held in high esteem at his 

company and has a wide circle of German 

friends and acquaintances, 
the elderly woman from Izmir, a worker, who has 
been unemployed for years, has lived in Hanover 

for just as long, is unmarried, lives alone, with a 
poor knowledge of German, very little contact 
with her German environment, who listens to or 

reads only Turkish programmes and 
newspapers; only when the neighbour's TV has 
broken down does her neighbour sometimes 
come round and together they watch German 

films. 

Three questions and very different answers reveal 

how difficult it is to deal with the concept of 

integration: 

The first question aimed to determine the "true 

home": "Where would you like to die and be 
buried?" The engineer dreamt of spending the last 

years of his life in Istanbul and did not under any 

circumstances want to be buried in Germany; the 

worker said that Germany had become her home, 

that she had spent her life there and would like to 
be buried there. 

The second question was about religiousness, The 

worker prayed five times a day, was a believer and 

thanked Allah for everything the day brought her; 

the engineer at most went to the Mosque at Ra- 

madan and prayed only irregularly. 

The third question sought to find out more about 

the significance and validity of the Mosque and the 

religious leaders. 

The worker did not want to have anything to do 
with it; she believed religion was a personal matter 

between herself and God; the engineer thought it 

was indispensable to send his children to Koran 

school so they could receive their religious 
education there. 

So which of them is integrated? 

B Disintegrated neighbourhoods are a poor 
framework for integration - for all concerned 

Crime-related studies on "The Safe City" (viz. 

Hammerschick, Karazmann-Morawetz 1996) 
based on the example of two neighbourhoods of 

Vienna showed that the feeling of isolation, lack of 

prospects and xenophobia among the majority 

population was extremely closely related to the 

quality of the neighbourhood, the immediate living 

environment. A run-down, neglected, disintegrated 

neighbourhood, "structural and social disorder" 

induced fear and unease. That fear gave rise to 
hopelessness and mistrust, particularly towards 

others, those with a different appearance, different 

behaviour and a different exterior. 

In one neighbourhood it was migrants; in the other, 

young people from a particular scene, skinheads, 

hippies, crazies, including drug users. In each case 
the decline of the neighbourhood was ascribed to 
them. Their existence caused fear among long- 

established residents: on the streets, in the 
underground, out shopping, especially in the 
evening. Statistically, however, nothing could be 
determined that would justify that fear. Initially the 

start of the process of revaluation altered nothing; 

on the contrary, it reinforced the existing uncertainty. 

People know that revaluations are usually at the 

expense of the old residents. 

We had made similar experiences with research 
work in Duisburg Marxloh (Waltz 1997), in a 
working-class neighbourhood dating from the 
period of rapid industrial expansion in the 1870s, 
in the heart of a heavy industry landscape on the 

Rhine, where companies such as Thyssen, Krupp 

and Mannesmann dictate what happens in the city. 

For decades works councils and company 
managements had determined that the workers' 

settlements from the last century should be filled 

with problem families and migrants. Some small 

quarters were 100/o migrant - mainly of Turkish and 

Yugoslav origin. The economic crisis in the steel 
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industry and the desolate conditions that had been 

created literally split the neighbourhood into a 
German population that feit increasingly like a 
minority on the one hand and the migrants on the 

other with their recently emergent claims for more 

identity and a home within their German home. The 

petition to have the muezzin's cali to Friday prayers 

amplified over loudspeakers during Ramadan 1996 

gave rise to an indescribable wave of hatred 

towards the migrants. Churches stirred up a veri- 

table war of religion with sermons against Islam 

and inflammatory speeches at church. 
Independently of religion the following were cited 

as a threat: foreigners are criminals; we daren't walk 

the streets anymore; they take our jobs away; they 

take our housing away; their shops take our 

customers away; they live at our expense; and it's 

their fault that schools, kindergartens and 

education centres no longer function properly. 

And yet the average proportion of migrants was 

no more than 36%; crime in the neighbourhood 

was not particularly high; the railway station and 

city centre were the focal points of crime, but not 

Marxloh. 

Migrants were responsible for the poor facilities in 

the neighbourhoods; rather, they were the victims 

like everyone eise in the neighbourhood. They had 

the worst housing; they did not move to new 

accommodation provided by the council housing 

projects of the sixties and seventies, like the 

majority of the German workers' families did. They 

were the first to lose their jobs during the 
restructuring of the steel plants. They, too, were 

disadvantaged just like German schoolchildren in 

classes with a high proportion of foreign children 

and many languages and a system that could not 

meet their particular problems and requirements. 

In this neighbourhood people of foreign origin as 
just as disintegrated from the city as a whole as 

people of German origin. 

Lifting the state of disintegration of the 
neighbourhood would be the first step towards 

social sustainability - without driving out the existing 

resident population. The structural, social and 

economic revaluation of the neighbourhood must 

not be at the expense of the existing residents- 

regardless of their origin. Sustainability in this 

instance would mean above all safeguarding social 

sustainability. That would be the basis for an 

enduring relationship with the human and natural 

resources of the city. 

C Best possible strategies for the integration 

of the neighbourhood and its people of diffe- 

rent origin. 

In Duisburg Marxloh as in other cities and 

neighbourhoods in a similar state it has been 

observed that the migrant society can make - and 

already has made - a considerable contribution 

towards stabilisation and sustainability in the 

neighbourhood. Without it the decay would have 

been much worse. Without their cultural and social 

value concepts an ever bigger share of young 

people without prospects would have fallen by the 

wayside. Without them social and everyday life 

would already be considerably poorer. Strength- 

ening their existing activities and institutions could 

be an important support for a sustainable 
development of neighbourhoods and the city. 

Guided by perhaps the following basic ideas: 

Tradespeople united against social decline: 
create and expand work and training 

opportunities, strengthen the local economy, 

supplement everyday supplies with a variety of 

goods for daily needs, bring back various craffs 

and trades that have already disappeared from 

daily life. 

Solidarity experiments and social networks 

against isolation and a lack of prospects: self- 

help to renovate apartments, houses and the 

neighbourhood; rebuild the neighbourhood; 

recycling workshops; women's co-operatives; 

cashless trade; nurture social relations which no 

welfare association can establish or replace. 

Utilise migration experience to combat feelings 

of foreignness and fears of threats: internatio- 

nal association life to exchange experiences, 
break down fears, get to know and learn to 

recognise, against xenophobia, places of 

encounter and meeting places for youths, 

children, the unemployed, women or religious 

people, advisory centres to deal with various 

everyday issues. 
Cultural relationship against cultural uprootal: 

self-representation and creation of identities as 
the basis for equally entitled communication; 

exchange and enrichment; introspection and 

confrontation with the outside world; cultivate 

experiences and customs. 

Large families and humane value definitions 

72 



MUSD 98 

against alienation and dehumanisation: help for 

the weak, respect for elders, respect and 
tolerance towards persons of different opinions 

and different religions, establishment of common 

interests, strengthening of individuals within the 

community, 

Bring gardens and nature back into the city: 

revive the social utilisation of public spaces; 
oppose street building and obstruction through 

more construction; more self-sufficiency, 
improve the climate. 

Premises for encounter and withdrawal, to serve 

the purpose of both communication and 
exchange as weil as serve as areas of identity, 

which are just as important as a basis for equally 

entitled participation in public life and the public 

debate on the future of the city and of the 
neighbourhood. 

Contradictions remain - but if they are to be 
changed for the better, there is only one way: trans- 

form disadvantages into advantages, stage open 
debates on the values of the various nations and 

cultures, make the benefits of civilian society open 
to all, look after centres of confrontation. To do so, 
make use of and strengthen everything that has 
been achieved thus far: especially successes in 

education. 
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1. The need for a comprehensive approach 

In the current European political context, it is only 

recently that the relationship between mass 
migration and social and economic integration 

(social stability in immigration countries) has begun 

to be highlighted. The notion that migration policies 

(entry control policies), immigrant integration 

policies and foreign policies of a state are highly 

interdependent is not very old. It was born out of 

the rather recent insight of European states in the 

mid 1980's that it is much more easy to start than 

to stop immigration. Or that it is much more easy 

to merely receive immigrants than to provide true 

social integration measures to maintain domestic 

peace and enhance sustainable development in 

the immigration countries. 

Several factors in combination, however, have 

increasingly incited European states to be aware 

of the potential of massive migration movements 

and their disruptive effects. These include generally 

increasing South-North and East-West migratory 

pressures, economic recession, the emergence of 

extreme-right tendencies, the wars in the Balkans, 

growing political instability in the area of the former 

USSR, and an expansion of fundamentalism in 

parts of the Maghreb and elsewhere. 

In the late 1980s, with the radical changes in the 

East and the collapse of the bipolar world order, 

Western Governments rushed to outline a 
comprehensive migration policy approach which 

would seek to contain expected massive 

displacements and migration pressures on Europe 

by concerted multilateral preventive action, and 

which also was geared towards reforming asylum 

systems, enforcing returns, and ensuring social 

cohesion and integration of migrants in receiving 

countries. This resulted in a first attempt towards a 
comprehensive migration policy discussion, starting 

in 1991 with the Ministerial Conferences on Migrati- 

on held in Vienna, Berlin, Rome and Luxemburg, the 

strategy platform of the Informal Consultations, the 

European Commission Communications on Asylum 

and Immigration, followed by a consolidated EU 

document in the shape of the Edinburgh EU Sum- 

mit Declaration of 1992 (Widgren 1994). 

In the last years European governments are again 

increasingly prepared to focus on a comprehensive 

approach to address the migration issue in a 
general security framework including economic, 

social, cultural and humanitarian issues and not 

only in the bilateral political context. Nevertheless, 

a coherent multilateral framework to further cultivate 

such a comprehensive approach was never 

established and will be the task of policy makers in 

the coming years. 

One major condition to promote integration 

measures and sustainable urban development will 

be the establishment of comprehensive national 

migration regimes which should include migration 

policies allowing for reasonable levels of 

immigration by regulating (i) the provision of entry 

and asylum (with respect to humanitarian 

obligations) and mass influxes following conf lict or 

disorder, (ii) integration measures including the 

provision of political, economic and social rights 

for immigrants and (iii) international co-operation 

contributing to a reduction of causes which gene- 

rate population displacements at the global and 

the European level. 

2. Recent developments in migration — new 

challenges for multilateral co-operation 

After the immigration restrictions for foreign labour 

were introduced at the beginning of 1970's, total 

immigration to the Western European states (EU 

and EFTA) was more or less stable with fluctuations 

between 0, 6 and 1, 0 million annually from the mid 

1970's to the mid 1980's. Whereas in 1985 the to- 

tal immigration to Western European states could 

be estimated to be at the level of 1 million, it was 

about 3 million in 1993, including irregular 

movements, which were growing at that time. 

However, in the mid-1990's, total immigration to 

Europe started to decrease. But this decrease is 

probably of a temporary character, and inflow 

statistics are bound to pick up again, given world 

trends. 
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There were many reasons accounting for the 
increase in total annual gross immigration at the 

beginning of the decade. One was the continued 

family reunion process, which allows family 

members to join an immigrant. Another reason were 

the mass arrivals of asylum seekers and war 

refugees mainly from Bosnia and Herzegovina and 

other Balkan regions. A third group of entrants were 

illegal immigrants whose numbers continue to 

increase considerably. 

At the same time the countries of origin of recent 

migrants have changed, compared to the 1960's 
and 1970's. Especially asylum-seekers and illegal 

entrants are from countries far away in Asia and 

Africa. Moreover, in most of the European receiving 

countries economic recession and structural 

changes induced increasing pressure on the labour 

markets and unemployment. At the same time 

integration processes in urban areas, with growing 

immigrant population, became difficult due to 
limited and inadequate resources in housing and 

infrastructure. Hence, Western Europe experienced 

a new migration phase under a completely 
changed paradigm. 

The need for new instruments to deal with the issue 

of migration pressures in a broader context became 
apparent. This implied that immigration, from 

having been under the competence of national 

States since the 1960's became the subject of a 
comprehensive supra-national policy-making 

process, not only at the EU level, but through a 
complex global network of policy consultations. 

As said, considering inflow trends in recent years 
as weil as current regional and global imbalances, 

immigration pressures on Western Europe are 
bound to increase. However, immigration and asyl- 

um policies in most western European countries 

have been created under different circumstances. 
It may be recalled that the present system for 

immigration control in most European countries is 

based on legislation which has it's roots in the 

1950s. Also, the present multilateral system to 

regulate migration internationally has its roots in 

the 1950s, like the International Labor Organization 

(ILO), whose task is to protect migrant workers, the 

United Nations High Commissioner for Refugees 

(UNHCR), protecting refugees through the 1951 
Geneva convention, the International Organization 

for Migration (IOM), providing migration facilities, 

the European Commission and the Organization for 

Economic Cooperation and Development (OECD), 

ensuring free circulation and focusing at labour 

market effects of immigration, and finally the Council 

of Europe carrying out a vast array of migration- 

related activities under its intergovernmental pro- 

gram (e. g. CDMG concentrates on issues relating 

to the integration of immigrants). 

Already by the mid- 1980's the need for new multi- 

lateral instruments to deal with the changing 
migration situation was evident. Since the late 
1980's a wide array of multilateral efforts to address 

the new wave of migration have developed. 
Altogether marc than 15 multilateral fora deal with 

the migration problems in Europe, as compared 
with 5 in 1985, and these groups have established 

a total of more than 40 subgroups on various 

issues. The most important element is undoubtedly 

the intergovernmental cooperation machinery 
established by the EC Ministers of Immigration in 

1987. The Maastricht decisions have greatly 
reinforced EU intergovernmental cooperation on 

asylum and immigration issues. Moreover, through 

the Schengen implementation agreement and the 

Amsterdam Treaty a radically new cooperation 

system has been established at the European level. 

As the integration of immigrants in host countries 

is an integral part of the migration policy framework, 

the ongoing cooperation process to cope with the 

increasing migratory pressures and to find solutions 

for the better control of migration flows, will also 
contribute to a development of the integration 

process. Migration planning and long term policies 

are important conditions for the development of 

strategies for integration processes (e. g. in urban 

areas, where the biggest concentration of 
foreigners live). 

In addition to the comprehensive European 
migration policy framework, particular fora such as 
OECD (Group on Urban Affairs and International 

Migration Unit), EU (i. e. DG V/4), Council of Europe 

(CDMG), the Canada-initiated project Metropolis, 

etc. deal with problems of immigrant integration. 

In recent years a major international exchange of 

views and experiences from academic, administra- 

tive and policy side has emerged to find instruments 

and policies for sustainable urban development, 

and with special regard to the issue of international 

migration. 
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Moreover, national states or cities have developed 

different strategies for sustainable urban 

development according to the specific needs, the 

historical development, the social, economic, 

political and cultural circumstances. The Swedish 

immigrant integration approach is given as 
example, as I dealt with this intensely between 

1967-1980. 

3. The immigrant integration framework in 

Sweden 

During the 1950's and 1960's in Sweden 

immigration of labour was dominant. Approximately 

two thirds of the immigrants came from Nordic 

countries. In 1970, labour immigration culminated, 

with an inflow of 73, 000 persons. A labour 

immigration stoppage for non-Nordics was 

introduced in Sweden in 1972. However, 

immigration for family reunion and asylum 

increased. The annual inflow remained rather high, 

resulting in a total inflow of 377, 000 in the 1970's. 

In the second half of the 1970's immigration from 

Nordic countries for the first time was lower than 

from the rest of the world. 

Gross immigration in the 1980's reflects the general 

flows of asylum-seekers with afterwaves of family 

reunions, in total numbering 338, 000 persons. In 

1985 for the first time the share of non-European 

immigrants was larger than the share of European 

immigrants (ICMPD 1994:40f). 

Sweden introduced at an early stage a 
comprehensive system of entry control, of refugee 

protection and immigrant integration policies. The 

integration policy (Parliament decision of 1975) 
focuses on the introduction and integration of aliens 

into Swedish society and on the right of ethnie 

minorities and immigrants to retain and develop 

their cultures. The main objectives of the Swedish 

integration policy were stated to (i) promote equality 

between immigrants and Swedes, (ii) offer freedom 

of cultural choice for immigrants, and (iii) ensure 

cooperation and solidarity between the native 

Swedish majority, various ethnie minorities, and 

immigrant groups. This implies the possibility for 

bilingual teaching in regular schools for immigrant 

children, massive Swedish tuition support for their 

parents, voting rights for foreign citizens in local 

elections after three years of legal residence, and 

vast subsidies to immigrant associations. The aim 

of this immigrant integration policy was to give 

members of immigrant groups and long-term 

ethnie minorities living and working in Sweden the 

possibility to choose between retaining and 

developing their cultural identity or to assimilate and 

adopt a Swedish identity. The overriding goal of 

the integration policy was to give the immigrant 

groups and the native Swedish population the 

opportunity to benefit from working and living 

together. The whole set of immigration, integration 

and asylum policies was structured around the 

principles of the Swedish welfare state (Ring 

1995:160-162). 

In 1993, approximately 835, 000 foreign-born 

persons lived in Sweden, which corresponded to 

nearly 10'/o of the population. About 430, 000 
immigrants were naturalized (a very liberal 

naturalization policy since the 1970's). More than 

400, 000 persons, the majority Swedish citizens, are 

born in Sweden having at least one immigrant 

parent (ICMPD 1994:40). 

In the 1990's asylum inflows increased 
considerably, notably in 1992, when 84, 000 asylum- 

seekers arrived, of whom 83/o from former 

Yugoslavia. 

After having maintained a balanced policy in 1985- 
1991, based on a long-term strategy aimed at 

maintaining a generous refugee policy for those 

who have no protection elsewhere, continued right 

to family reunion, considerable efforts to avoid 

abuse of the asylum system, deterrence of irregular 

movements and heavy action at the international 

level to prevent displacements from occurring, the 

situation got out of control in 1992. There were two 

reasons: the war in former Yugoslavia resulting in 

heavy inflows to Sweden (also of non-protection- 

deserving) and the incapability of the new 

government, appointed in late 1991, to cope with 

the dramatic inflow situation. 

This led to a major political crisis, as Sweden in 

relative terms in 1992 and 1993 became the biggest 

immigration country in Europe. In 1994-1995, the 

political parties initiated action to redress this 

situation, and the government appointed a number 

of Comissions to review both immigration and 

integration policies. Following the adoption of a more 

restrictive immigration policy in late 1996, with a 
heavy emphasis on international co-operation to 
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reduce the causes behind mass displacements, 

asylum flows went down to the annual level of 

6, 000. 

However, the major inflows in the 1990's made the 

policy goals of the late 1970's with regard to 
integration seem too visionary. Unemployment/ 

social assistance dependency was as high as 80% 
among new immigrant groups, and discriminatory 

tendencies in the urban areas and the educational 

system increased. Thus, the brave multicultural 

policies of the 1970's remained an illusion. 

4. Urban integration and exciusion 

As in many other immigration countries, in Sweden, 

big cities with important industries and labour in- 

tensive service activities, attract immigrant 

population. Stockholm grew rapidly during the post- 

war period through immigration and has today a 
population of 1, 7 million. Although Swedish admi- 

nistrative tradition gives enough power to 
municipalities so that urban policy can be handled 

autonomously, Stockholm and other big cities were 

faced with various problems, such as ethnie 

segregation and unemployment, when high 

immigration flows occurred in the 1980's and 
1990's. 

Already in the late 1960's Stockholm had a 
substantial immigrant labour population. The socio- 

economic segregation which already existed prior 

to massive immigration, turned to become ethnie 

segregation in the 1970's and even more important 

in the 1980's. Between 1965 and 1974, due to acute 
housing shortage, Sweden launched a big housing 

expansion scheme, the so called "million apartment 

programme". In Stockholm the million apartment 

programme was mainly concentrated in the north 

west and in the south of the city. Initially, mainly 

Swedish working class families settled in the 
apartments of the new scheme. However, already 

in the early 1980's a process of ethnie segregation 
started, native Swedes moved out when immigrant 

families moved in, and progressively real "ghettos" 

developed in some metropolitan areas. 

Between the mid- 1980's and mid 1990's, about 
400, 000 immigrants came to Sweden, many of them 

were family members of earlier immigrants and 
refugees from Africa and Asia and a high number of 

refugees from the former Yugoslavia. The largest 

groups of non-European foreign-born in Stockholm 

are from Turkey, former Yugoslavia, Iran, Irak, Syria, 

Lebanon, Ethiopia, Chile and the Caucasus region. 

Despite the "equality principle" of the Swedish 

integration policy and supportive Swedish strategies 
for immigrant reception and integration, a 
substantial share of the new immigrants is 

unemployed and is living in high-density urban areas. 

In the 1990's both the economic crisis and the arri- 

val of new immigrants affected the metropolitan 

area of Stockholm. It became visible that the 
existing policies did not provide for adequate 
resources against tendencies of social exclusion 

and ethnie segregation. At the same time 

unemployment reached very high levels and the 

costs for social assistance increased, because 
most immigrants were unable to find a job. In some 
of Stockholms metropolitan areas the share of 
foreign-born population reaches more than 60% 
and especially in areas with high immigrant 

densities the unemployment rate and the 
dependency upon social assistance is very high 

(Andersson 1998:66-70). 

Some recent efforts to improve housing, 
employment and social conditions have been 
launched, such as State intervention directly into 

poor regions and area based programmes. 

5. Conclusion 

The lesson to be learned from Sweden is that entry 

and integration policies are closely linked. When 

entry policies run out of control, as in Sweden in 

1992 — 1993, it will harm the further systematic 
integration efforts for decades. Urban planning is 

dependent on politicians who at the state level are 
competent to maintain the balance between 
restrictive entry policies, international activity to 
prevent displacements and the integration of 
immigrants being able to retain their languages and 

cultures. 
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1 Introduction 

In 1994 Jaco Berveling published a study in which 

he demonstrated that networks among key actors 
in the Amsterdam political arena had a self standing 

impact on the outcomes of decisions that were 

made by the City Council in the field of urban 

development and that of minority policy. Berveling 

included different sorts of political actors, such as 
the major and his aldermen, the political parties 

represented in the City Council, provincial and na- 

tional planning agencies, business organizations, 

the municipal Coordination Bureau of Minority 

Policy, grassroots organizations of migrants and 

other community groups. The research design was 

based on a two stage model of policy making 

developed by Stokman and Bos (1992) and 
inspired by the work of Coleman (1 972) and Lau- 

mann and Knoke (1 986). 

It is, from a methodological vintage point, an 

important elaboration of the famous community 

power study by Dahl and associates Who 

Governs?(1961). Like Dahl, Berveling took the 

policy outcomes as dependent variables and the 

resources of the different actors as independent 

variables. Yet, contrary to Dahl, Berveling assumed 
that social networks create a power base of its own 

which should be taking into account when 

measuring an actors political resources. 

The network perspective was thus included in 

Berveling's research design. In his model actors' 

political resources are not restricted to the size of 

their rank and file, the financial resources they 

command or the access to mass media. Their 

position in the communication network of the main 

political actors apparently adds to their political 

resources and therefore the outcome of community 

controversies are related to the structure of ties 

among actors that are interested in the outcomes of 

collective decision making. 

In the IMES project "Migrant networks in Amster- 

dam: information and mobilization" the theoretical 

perspective is inverted: in this project the outcomes 
of the municipal minority policy is taken as the in- 

dependent variable whereas the inter- 

organizational network of the main actors in the 

political arena is taken as the dependent variable. 

Furthermore, the range of actors taken into 

consideration is much more limited than in the 

Berveling study. Following the suggestion made by 

Knoke (1 990: 147) we will concentrate out network 

analysis on the non-European ethnie communities 

in Amsterdam. The main ethnie communities in 

Amsterdam are the Turkish, the Moroccan, the 

Surinamese, the Antillean, the Ghanese and the 

Chinese communities. 

Table 1 Ethnie groups in Amsterdam 1/1/1 997 
Surinamese 70093 
Moroccans 49000 
Turkish 30852 
Antillean 10619 
Ghanese 7313 
Chinese (including Hong Kong) 4797 

Source: De Amsterdammers in acht etnische 
groepen. Het Amsterdams Bureau voor Onderzoek 

en Statistiek. December 1997: 32. The migrants 

from the Dutch Indie and (later) Indonesia are not 

selected because they do not fall under the minority 

policies of the (local) government. 

Our research focuses on the relation between the 

structure of these communities in Amsterdam and 

the municipal policy regarding those communities. 

This research strategy is based on the assumption 

that not only are policy outcomes based on social 

networks but these networks themselves are 
shaped by (political) opportunities created by 

municipal policies. If, for example, money is handed 

out to the ethnie community through subsidies to 
grassroots organizations, then the number of se- 

parate grassroots organizations is likely to increase, 

along with competition among these organizations. 

The question is: can we explain the structure of 

these migrants' communities from, among other 

things, the public policy with regard to these 
communities? 
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A large part of social life within a community takes 

place through organizations. People meet in 

sporting clubs, religious organizations, social- 

cultural organizations etc. These organizations 

shape the way in which people live together within 

the community and, by doing so, partially 

determine the communities' structure. With regard 

to the different ethnie groups in The Netherlands, 

community structure bears significance as to the 

way in which these ethnie groups relate to Dutch 

society. For instance, a very inward-looking ethnie 

community (which can manifest itself in a relative 

isolation from civil society, the nature of their 

organizations and the number of connections 

among them) will stand at a greater distance form 

the rest of society then an outward-looking 

community which, apart form being internally 

organized, maintains many relations with other 

organizations in Amsterdam. In the study of 

migrants' communities we will focus upon the so- 

called zelforganisaties a term which might be best 

translated as 'ethnie grassroots organizations', but 

will be, for sake of simplicity, in this paper translated 

as ethnie organizations. 

In this paper we focus on the structure of the Turkish 

community in Amsterdam. We will try to explain this 

structure as a result of public policy concerning 

the community on the one hand and on the other 

hand as a result of the strategie choices made by 

each of the Turkish organizations within the 

community itself. 

2 The Turkish community in Amsterdam 

One way to obtain insight in the Turkish community 

in Amsterdam is by analyzing its organizations. 

These organizations can be studied as such (intra- 

organizational analysis), but also in connection with 

each other (inter-organizational analysis). By way 

of inter-organizational network analysis it is possible 

to develop an insight into the relations between 

Turkish organizations. Questions like: which 

organizations maintain relations with each other or 

which organizations are central within a network, 

can be answered. The connections between 

organizations shape (part of) the structure of the 

Turkish community in Amsterdam. We will map the 

network of interlocking directorates among the 

ethnie organizations. This means that we will 

consider persons as links between organizations. 

We will not include persons as point in the network 

as has been done in affiliation networks (Wasserman, 

1995:) 

Connections among the organizations can be 

formed by several interactions (sharing the same 

address, financial relations, informal contacts, for- 

mal relations). The significance of a linkage 

between organizations can, more often than not, 

only be interpreted with the help of additional 

information or by combining information from dif- 

ferent networks. A joint address may stern from the 

fact that the two (or more) organizations are 

intimately related which is expressed in a number 

of financial relations between them. It may, however, 

also be the case that the joint address is caused 

by the municipal policy of granting ethnie 

organizations a location in the same public owned 

building. In the latter case, the joint address is not 

at all indicative for strong ties between the 

organizations even though its joint address will 

facilitate the communication between them and 

might even create a common interest. 

In this paper we do not investigate the joint address 

network, nor the financial network or the informal 

contact network of Turkish organizations, We will 

only analyze the interlocking directorates among 

Turkish organizations, that is the ties between 

organizations that are formed by a director who 

has a position in more than one organization A, B, 

C, D etc. These interlocking directors span 
subnetworks of connected organizations 

(components) of which the density and the 

connectivity can be calculated. In each 
components we furthermore may calculate the 

centrality and betweenness of the organizations 

involved. Thus, we can analyze specific network 

characteristics of the Turkish community as weil as 
the structural position of some key organization 

within that network. Interlocking directorates will be 

interpreted as channels of communication and 

coordination rather that as channels of domination 

and control. It will be analyzed at the actor level as 
weil as on the system level. 

Amsterdam numbers about 106 Turkish 

organizations of which in only 89 cases it was 

possible to trace the board members (see: Tillie 

and Fennema, 1997). Of these 89 organizations 

41 are not connected with any other Turkish 

organization through an interlocking directorate. 
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The 48 connected organizations form 8 different 

components. The largest component, made up of 

29 organizations, is displayed in figure 1. 

and STNO); two youth organizations (ATJV, Alterna- 

tive) and two academic organizations (Research 
center Iraqi-Turkmenian Culture, Dutch-Turkish 

F. C. 8por 
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Figure 1 

The large component of Turkish organizations in 

Amsterdam (29 organizations) 

Organizations: 

Academic Society). Furthermore, the Amsterdam 

Center Foreigners (a general, facilitation 
organization) appears to be integrated into this 

subnetwork as weil. Summarizing we would like to 
cali this subnetwork as islamic/social-cultural. 

Soyad*, F. C. Türkiyem Spor, Yilmaz*, Ulu Camii/ 

Grate Moskee*, Turkse Raad Nederland, Turkse 

Humanitaire Hulp Nederland*, Turkse Federatie 
Nederland*, Turks Volkshuis Osdorp*, Tükem*, 

TISBO*, TINOS, THW, TDM, TDJV*, STNO, 
STISCCAN*, SICA*, Onderzoekscentrum Iraaks- 

Turkmeense Cultuur, Nederlands-Turks, Acade- 

misch Genootschap, HTDB, Hilal*, Haci, Bayram 

Osdorp ISN*, Fatih moskee ISN*, Elif*, DIDF/DVA, 

ATS*, Amsterdamse Turkse Jongeren Vereniging 

(ATJV), Amsterdams Centrum Buitenlanders, 
Alternatif 

A little over half the subnetwork (16 organizations 

marked with a *) consists of religious organizations 

(which means a mosque or an organization 
connected to a mosque). The remaining of the 

subnetwork consists of five 'general' organizations 

(Turkish Council of The Netherlands, THW, TDM, 

HTDB and DIDF/DVA); one sporting club (F. C. 
Türkiyem Spor); two business organizations (TINOS 

The subnetwork appears to consist of four 

interconnected clusters. The first cluster is grouped 
around Hilal (religious, strongly Turkey-oriented), 

the second cluster around the TDM (the Turkish 

advisory council, established by the municipality). 

the third cluster around TINOS (goal: the orientation 

of Turks on the agricultural sector), the foulth cluster 

around the Turkse Raad Nederland -the Turkish 

Council of The Netherlands- ('right-wing 
nationalist' ). Regarding the connectivity of the 

network, especially the cut-points are of interest. 

These are: ATS and Soyad (bridge between the 

Hilal cluster and the TDM cluster); Fitah and STNO 

(bridge between the TINOS cluster and the TDM 

cluster) and the Dutch Turkish Academic Society 

(bridge between TDM cluster and the Turkish 

Council of The Netherlands cluster). In terms of 

mean distance between the organizations in the 

subnetwork (global centrality) the TDM (mean 

distance 2. 21), Soyad (2. 54), Fatih (2. 89) and ATS 

(2. 93) are the most important organizations. 
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The above subnetwork is an important part of the 

Turkish community in Amsterdam (for a more 

detailed picture see: Tillie and Fennema, 1997). 

Therefore we will in the remainder of this paper 

focus on this subnetwork and try to explain its 

structure. We will do so using the interaction 

between local government policy regarding Turkish 

organizations and the strategie choices of these 

organizations themselves. In other words, we will 

argue that the structure of the migrants' 

communities can partly be explained by (local) 

government policy and partly by the choices made 

by Turkish organizations vis-a-vis this government 

policy. 

3. Government policy: strategies of the city 

districts of Amsterdam. 

In Amsterdam, a major part of the policy regarding 

the multicultural society is being shaped at the level 

of city districts. Hence we shall elaborate on 

minority policy and minority information of the 

districts (Wolff and Tillie, 1995). This section is 

based on interviews with politicians, civil servants, 

managers of welfare institutions and board- 

members of ethnie organizations in the Amsterdam 

city districts. 

For quite some time, (local) government policy 

consisted of subsidizing ethnie organizations with 

the specific purpose that these organizations would 

maintain the cultural values of the ethnie community 

and, at the same time, fulfill some welfare functions. 

Initially, that is during the sixties and the seventies, 

this policy was aimed at keeping the ethnie 

communities intact so as to facilitate the remigration 

of the 'guestworkers' to their country of origin. When, 

at the beginning of the eighties, it became clear 

that remigration was not an option for most of these 

guestworkers, the policy of subsidizing ethnie 

organizations was nevertheless continued, but with 

a somewhat different policy goal. Now ethnie 

organizations were supposed to be helpful to furt- 

her integration of migrants into Dutch society. The 

different 'minority groups' to be supported were 

explicitly mentioned in the government reports and 

'minority policy' focused on ethnie organizations as 
the main target. 

At the end of the eighties, however, category-specific 

minority policy lost its popularity at the Ministry of 

Welfare in The Hague, a tendency which was 

reflected in Amsterdam. Civil servants and 

politicians are overwhelmingly of the opinion that 

category-specific minority policy is being replaced 

by a general policy for the destitute which focuses 

on making up for arrears in the fields of education 

and employment. This general policy was meant 

for all inhabitants who are in need of welfare and 

support, not just the migrants. Within all Amster- 

dam districts, there now is a tendency to question 

minority policy as a whole. But that doesn't mean 

that no policy at all is being formulated regarding 

the minorities. For the districts, participation is the 

central theme in their policy toward minorities. This 

means that as much as possible minorities are 

being stimulated to participate in all sorts of areas 

in society, both on the individual- and on group 

level. Political participation is being subdivided into 

two separate policy goals: integration in Amster- 

dam civil society and making up for arrears. 

Integration is being perceived as a process by 

which people from another culture, often strongly 

deviating from the Dutch, can find their way in Dutch 

society. This doesn't mean they have to give up 

their own culture, their own norms and values, but 

that they can find their way out of their own specific 

position, with their own wishes and needs. Making 

up for arrears is another policy goal. Here the issue 

is solving problems that, according to the 

interviewed, aren't directly related to ethnie origin. 

As one politician said: 

'We want to fight unemployment. But I'm not talking 

about migrants in the first instance, no, I'm talking 

about the unemployed. I want to do something 

about unemployment. ' 

So the handling is problem-oriented, as opposed 
to group-oriented. However, at the same time it is 

being recognized that many members of migrant 

groups belong to the underprivileged: 

'Taking care of the migrants is not the policy goal. 

No, you want to solve a certain problem, a social 

problem that you come across, and then you notice 

that certain groups are very often at the receiving 

end of the stick. ' 

The means at the disposal of the districts in order 

to accomplish these policy goals are, on the one 

hand, consultation and coordination, and supplying 
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government grants on the other. The latter is 

considered an important instrument for the 

implementation of policies, for not the district's 

bureaucracy itself carries out the policies, but 

autonomous welfare institutions and the 

organizations of the migrants themselves. In turn, 

these organizations and institutions are for a large 

part, or even almost completely, dependent on the 

money provided by the city district. 

This financial dependence creates the possibility 

for the districts to make demands as to the activities 

of these organizations and institutions. 

Organizations submit plans of action to the district- 

council for which they want grants. These grants 

are mostly for social-cultural activities. Grants for 

the costs of organization, staff and housing are also 

submitted. Not all applications however, will be 

honoured with a grant. Applications can be rejected 

as a whole, but it also happens that they only 

partially get rejected. Requests for grants for the 

costs of staff, organization and housing are 

frequently turned down. Some districts share a 
negative attitude toward the creation of categorical 

provisions. A statement made by one of the leading 

politicians illustrates the point: 

'We don't finance the organizations as such, they 

can't count on lump-sum grants or grants for 

personnel or that kind of grants. Neither do we 

reward grants for their own housing. We've got 

room here and we have existing accommodations. 

Weil, with a little creativity plenty of opportunities 

can be created. ' 

In providing grants a number of - shifting - criteria 

are being applied. First, the allocated grants are 

more and more activity-oriented. It is not the ethnie 

organization that are subsidized, but primarily their 

social and educational activities. Attention is being 

paid to whether or not the activities ethnie 

organizations have planned coincide with the city 

district's policy goals. Attempts are being made to 

abolish integral subsidies altogether. Two politicians 

expressed this policy change: 

'We want to finance activities of organizations rat- 

her than the organizations themselves' 

A second criterion for handing out the grants is that 

the activities should take place where the expertise 

and the infra-structure are already available. When 

an organization has no infra-structure nor expertise 

in the field of the planned activities, the chances of 

receiving money are slim. Welfare budgets are tight, 

so the money has to be used efficiently. It often 

happens that several organizations want to 
organize the same social-cultural or educational 

activity. One of the politicians commented: 

'. . . if a Turkish organization wants computer 

classes, we say: no, go to the Welfare Foundation 

(Stichting Welzijn), they have classrooms, they have 

computers. I'm not going to pay twice for 

everything. ' 

The districts try to use general institutions for the 

implementation of their policies. They want to 
induce immigrants to make use of these general 

institutions to supply them with welfare services 

rather than to go to their own ethnie organizations. 

At the level of organizations they want ethnie 

organizations to cooperate with general institutions 

as much as possible, either by organizing activities 

in localities that are already available through 

general institutions, or by organizing these activities 

in collaboration with general institutions. In these 

matters the districts mostly are in accordance, as 
can be derived from reactions of the civil servants: 

'To say that the district opposes private initiative 

(by the ethnie organizations JT/MF) is not true, but 

the district prefers it to be done within the general 

institutions. This way you'II help them over the 

threshold. ' 

According to the districts, ethnie organizations fulfill 

an important function for their supporters. They can 

serve as a sort of refuge in which people can catch 

their breath in a hectic and sometimes rough 

society. But in general the districts are not willing 

to subsidize this function. For example, religious 

or religion-connected activities, such as Koran 

lessons, aren't subsidized because of the 
separation between church and state. Although one 

of the civil servants has a nuanced opinion about 

that: 

' 
I don't care whether 20 Sri Lankans learn Dutch, 

or whether 20 other non-Dutch do. What's important 

to me is that 20 people learn Dutch. ' 

' 
Lessons in Arabic and meetings aren't subsidized, 

but we try to steer a middle course. The ethnie 

organizations must remain viable. For us it's a means 
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to implement things we consider to be important, 

for instance information about health. ' 

Ethnie organizations are important to districts, 

because they can contribute to the implementation 

of policy. In such a case the district uses a specific 

characteristic of ethnie organizations: they have a 
low threshold for members of ethnie groups, 
whereas in general institutions this threshold 

appears to be very high. So ethnie organizations 

can be used to enhance the ethnie minority groups' 

accessibility. The low threshold can serve several 

policy goals. First, ethnie organizations can support 

emancipation of the ethnie group. They can enforce 

the position of the members of ethnie minority 

groups by organizing activities such as job-interview 

courses, management training, homework classes, 

dimension is whether or not the government wants 

to provide subsidies or not. In the latter case there 

are basically two positions: local government either 

provides or does not provide subsidies. The first 

dimension can also be dichotomized: government 

can either be focused on ethnie organizations or 

not. In other words: a government can be focused 
on projects (activities) or focused on organizations. 

If local governments does have a policy of subsidies 

the latter dimension will be expressed in the choice 

between, on the one hand, grants for costs of staff or 

housing and, on the other hand, more project- 
oriented grants. These two dimensions lead to four 

possible government strategies regarding ethnie 

organizations. 

These strategies are summarized in figure 2. 
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Olher rrecns af s upport 

etcetera. A second function is strongly related to 

the first. Ethnie organizations can contribute to social 

integration. With the help of their organization, 

individual members can participate better in Am- 

sterdam society. Integration, however, can also take 

place at a group level. At this level ethnie 
organizations play even a crucial role. Finally, 

because of their low threshold, ethnie organizations 

can have an intermediate function. The district can 

use ethnie organizations to transmit information to 

its members. Ethnie organizations receive money 

to inform their supporters about 'institutional' 

aspects of The Netherlands like, for instance, the 

educational system, health-care, welfare and the 

political system. In turn, the rank and file can 

express wants and demands toward the district 

through the ethnie organization, in which case 
ethnie organizations can act as lobbies. 

From the above overview we would like to single 

out two dimensions that, in our opinion, largely 

determine local governments' strategies with regard 

to ethnie organizations. One dimension is the local 

governments' position on the role of ethnie 

organization in organizing welfare activities, the other 

Figure 2 
Four possible government strategies regarding 

ethnie organizations 

The first cell in figure 2 consists of a combination 

of project-orientation and the rewarding of grants 

to organizations involved in certain projects or 

certain activity (note that these organizations can 

also be ethnie organizations). This is presently the 

dominant policy orientation of the Amsterdam 

districts. More and more grants are being provided 

for specific activities, in which case the districts are 

concerned to have these activities take place within 

general institutions. 

When local governments' policy is organization- 

oriented and they provide subsidies this will 

generally lead to lump-sum subsidies to a number 

of ethnie organizations. Which ethnie organizations 

are subsidized and thus will command public 

resources depends on decisions made by civil 

servants and on local politicians. This means that 

local authorities determines which organizations 

are relevant for the ethnie community and which 

are not. 
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When government is organization-oriented but 

doesn't reward grants this will lead to alternative 

forms of support. This is the case, for instance, 

when government cooperates with ethnie 
organizations in order to inform migrants' 

communities, or when local government invites 

representative of the ethnie organizations to 
hammer out or negotiate local policies. 

The last strategy is a project-oriented policy of a 
local government that doesn't provide grants. This 

policy orientation implies the absence of ties 
between the ethnie organizations and local 

government. Government does not support the 

migrants' communities. 

Analogous to these four government strategies with 

regard to ethnie organizations four scenarios for 

the organizations themselves can be described. 
In section 4 we will shortly elaborate on these 
organization strategies. 

4 Ethnie Organlzation Strategies. 

Figure 2 showed four government strategies toward 

ethnie organizations. Similarly, four strategies can 
be outlined of ethnie organizations toward the 

(subsidizing) government. The two dimensions 

determining these four organization strategies are, 

on the one hand, the orientation toward local 

government oriented and, on the other hand, the 

organization's orientation towards project 
organization. 

Figure 3 summarizes the four resulting strategies. 

The first strategy consists of a combination of 

government orientation and a focus on the 
development of specific, task-oriented activities. 

Organizing computer courses, setting up language 

courses etcetera in cooperation with, for instance, 

general welfare institutions. The second strategy 

consists of making the organization indispensable 

for local government. This can be done by 
assuming a political or symbolic function as was 

the case with the organizations of political refugees 
and those of the migrants from former colonies. 

This combination of government- and 
organizational orientation results in opting for 'in- 

tegral' grants for the organization concerned. An 

organization may consider itself to be a 
representative of an important part of the migrants' 

community. 

The bottom row of figure 3 concerns organizations 

that aren't government-oriented. Here the focus is 

often internal, which means that the organization 

is focused on the migrants' community itself. 

Organization that are project orientation are, for 

example, consultants or ethnie business 
organizations that provide specific services for the 

migrants' community. In the case of ethnie 
organization that are organization-orientation one 
could think of religious organizations that focus on 

the migrants' community itself. ' 

On theoretical grounds we expect that there exists 

a 'dialectical' relation between government policy 

and strategies of organizations that are 
government-oriented. If policy becomes more 

project-oriented and local government provides 
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Figure 3 
Four possible organization strategies 

grants accordingly, then government-oriented 

organizations will also become project-oriented. 
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The only alternative may be that they become less 

government oriented. 

outside the district, to improve the position of Turks 

on the social-cultural field'. 

4 Organization, policy and structure. 

The government strategies and ethnie organization 

strategies described in figure 2 and figure 3 are 

deduced from a description of the Amsterdam 

districts' policy. In what way can these diagrams 

be of use in explaining the structure of the Turkish 

migrants' community in Amsterdam (the sub- 

network in figure 1)? Figure 1 is a formal represen- 

tation of an important part of the Turkish community 

in Amsterdam. The four most important clusters 

are grouped around TDM (1); TINOS (2); Hilal (3) 

and the Turkish Council of The Netherlands (4). 

With regard to the interpretation of figure 1 in terms 

of the different organizational- and government 

strategies, we can formulate a number of 

hypotheses that connect network structure and 

organization/government strategies. 

(1) A government strategy that is based on 

subsidizing organizations will lead to a centralized 

network of government-oriented ethnie 

organizations. Each ethnie organization will try to 

secure its financial resources by establishing 

interlocks with governmental organizations and 

coopt politician on their board. 

The TDM is a Turkish advisory council established 

by the municipality of Amsterdam. Several 

organizations are represented in this council, which 

can advise the municipality either on request or on 

its own initiative. In this sense the TDM is, by 

definition, organization oriented (in terms the 

typology of figure 2 it is grant/organization- 

oriented). The organizations around the TDM can 

be typified as government/organization-oriented. 

The cluster around TINOS (Turkish entrepreneurs) 

is probably best characterized as internal/project 

oriented. This can be deduced from, among other 

things, the goals of the organizations within each 

cluster (the orientation of Turks toward the 

agricultural sector; the lobbying for elderly Muslims 

by holding information- and discussion meetings; 

soccer club). Striking is the fact that the 
organization that forms a bridge between the 

TINOS and the TDM cluster, STNO, is explicitly 

externally oriented: it is the Union of Turkish/Dutch 

Entrepreneurs. 

The cluster around Hilal is eminently internal/ 

organization oriented. This is expressed in Hilal's 

formal goals (see Tillie and Fennema, 1997) and in 

the connection the TDM-cluster. The connection is 

being formed by the 'bridge' ATS (Amsterdam 

Sporting club Türkiyem). To the cluster around the 

Turkish Council of The Netherlands a theoretical 

interpretation can't be given due to a lack of 

sufficient information. What we can say is that the 

goals of THW (society Turkish House Westerpark) 

are government/organization-oriented: 'to promote 

integration, to form a bridge between Turks in the 

Westerpark and the different institutions inside and 

(2) A government strategy that is based subsidizing 

projects will lead to a fragmented network. Diffe- 

rent organizations will receive grants separately for 

different activities. The ethnie organizations are not 

solely dependent on subsidies from the local 

government and will broaden its orientation to look 

for other financial sources. 

(3) Subnetworks - or clusters - of internal/ 

organizational-oriented organizations will have a 
high density, especially if these organizations have 

an ideological profile. Resource mobilization in self 

standing mass organization requires a substantial 

amount of control. This control will be partly 

provided by the ideology of the organizations, partly 

through a high amount of strong ties. This will lead 

to establishing interlocks with like like-minded 

organizations is different domains of cultural, 

political and religious activities. 

(4) Subnetworks of internal/project oriented 

organizations will be thin: the number of interlocking 

directorates among these organizations will be 

relatively small, because there is no need for a high 

amount of coordination and control. Also, the 

ideological profile of project-oriented organizations 

tends to be lower. 

The above hypotheses can be of help in explaining 

the structure of migrants' communities and may 

possibly lead to a better understanding of the 

functioning of the (local) multicultural society. 
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1. Introduction 

Cities in western European countries are usually 

characterised by specific institutional arrangements 

structuring the dynamics of the housing market (viz. 

for instance Kemeny, 1995; Balchin, 1996). This 

differentiation in institutional conditions is normally 

due to the long tradition of housing policy 
interventions whose purpose, in view of the 'failure 

of the market', was in each case either to increase 

allocation efficiency or eliminate as much as 
possible the differences in the housing conditions 

of different income groups in keeping with concepts 

of social policy (viz. Blaas, et al. , 1991). 

The implementation of social policy concepts in 

particular led to the emergence, in view of existing 

problems, of a differentiated housing market 

system. In essence the various forms of state 
intervention in the housing market serve to structure 

the welfare state as we know it in western Europe 

(for example in the Netherlands, the Federal 

Republic of Germany or Austria). 

Since the eighties the housing market has been 

increasingly deregulated in the wake of the 

restructuring or dismantling of the welfare state. In 

the individual countries this deregulation implies a 
more or less pronounced withdrawal of the state's 

involvement in subsidies and in house-building 

activity itself as weil as the elimination of rent 

regulations in favour of greater cost cover and a 
market orientation for the setting of (rent) prices. 

As a result social-orientated housing market 

systems have been increasingly restricted and have 

lost in significance compared with the free market. 

Against the backdrop of this trend and in view of 

the issue of sustainability to be addressed here we 

shall proceed from the following, perhaps 
somewhat provocative theory. 

Since the eighties deteriorating economic outline 

conditions have resulted in an increasing 
deregulation of the housing market in individual 

European states coinciding with a restructuring of 

the welfare state. This deregulation of the housing 

market can support sustainable urban 

development alongside the dismantling of the 

publicly assisted housing segment. A number of 

positive effects can be expected in theory as can, 

however, a number of negative effects, too. 
Consequently, deregulation as it is specifically 

implemented in each city means that - compared 
with the previous situation with a heavily regulated 

and institutionalised housing market - politics are 

faced with new major challenges with regard to 

sustainable and integration-orientated urban 

development. 

To explain this theory, we shall first be looking at 

the significance of institutional arrangements (for 

instance in the form of access barriers and rent 

regulations) for the dynamics of the housing 

market, against the backdrop of large-scale 
immigration and a change in economic trend. The- 

se explanations will be complemented with 

empirical findings on the shortage of housing, 

segregation and gentrification in the cities of Ham- 

burg and Vienna. Next we shall be discussing the 

term sustainable urban development and its 

requirements for planning policy concepts. Then 

we shall substantiate why the deregulation of an 

originally heavily regulated housing market can be 

expected to give rise to positive and in particular 

negative effects for sustainable urban 

development. Finally, these considerations will 

serve to extract the challenges for a new housing 

and urban development policy aimed at 
guaranteeing a socially compatible and sustainable 

urban development. 

2. The significance of access barriers and price 

regulations for urban development 

The publicly assisted housing market system as 
we know it in western Europe was developed in 

accordance with circumstances specific to each 

country and city with the aid of the various forms of 

intervention and institutional arrangements. In 

principle this involved interventions on the supply 

and demand side. Regulations were also 
introduced - aimed directly at the allocation 

mechanism - in the form of access barriers and 
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allocation criteria. Without itemising in detail all the 

various forms at this point (viz. for example Balchin, 

1996), we can mention the following forms of 

intervention as among the most important state 
measures of the past few decades: 

Rent regulations for dwellings, especially in pre- 

currency reform housing stock; 

Access restrictions according to specific 
allocation criteria for individual demand groups 

for particular dwellings, especially for publicly 

assisted housing; 

Subsidy systems aimed at financially 

encouraging new construction activities, 
especially in publicly assisted housing, and 

redevelopment activities in the pre-currency 

reform housing stock on the one hand and to 

improve the ability to pay of specific demand 

groups on the other; 

The housing construction activities of regional 

and local authorities (e. g. municipality) as the 

property owners. 

Most of these forms of intervention have in common 

positively or negatively discriminating arrange- 

ments with regard to individual groups of residents 

and prospective residents as weil as individual 

groups of dwellings and suppliers in the housing 

market. A result of these institutional arrangements 

is a more or less pronounced segmentation of the 

housing market (viz. Bourne, 1981; Giffinger, 1998). 
Compared with the unrestricted housing market this 

segmentation is typified by the following 

characteristics: 

1. Prospective residents encounter extremely dif- 

ferent access conditions to dwellings in 

individual segments. Their choice of dwelling 

therefore often depends on factors other than 

the households' residential objectives and their 

ability to pay. 

2. In the relevant segments supply and demand 

relationships are mutually dependent since as 
a rule neither the supplier nor the prospective 

resident is able to move from one segment to 

another. Such segmentation is expressed in 

segment-specific price/housing quality ratios; 

price indicators cannot be passed on to other 

segments. 
3. The small-scale trend in individual 

neighbourhoods is heavily influenced by the 

spatial distribution of the dwellings in 

corresponding segments. Segment-specific 
trends inevitably affect the city areas concerned, 

all the more so the more the dwellings of such 

segments are concentrated within a given area. 

Segmentation of the housing market in Vienna 

In 1991 the housing stock consisted of around 

853, 000 dwellings, of which around 38 per cent 

were dwellings in old buildings erected before 191 9, 
and just under 37 per cent dwellings built after 1961 

(Östat, 1993). As previously, the housing stock 
varies considerably with regard to the quality of the 

equipment and furnishings on offer in the dwellings. 

In 1991 around 25 per cent of all dwellings were 

still of inferior equipment and furnishings; by the 

same token, just under two thirds of all dwellings 

featured very good equipment and furnishings. Due 

to increased maintenance and renovation 
measures in the eighties and increased new 

building activity in the nineties the supply and stock 

of low-standard dwellings in old buildings is now 

steadily diminishing (City of Vienna Municipal 

Authorities, 1994). 

The aforementioned forms of intervention apply to 

Vienna to a varying degree or have been more or 

less significant in the last few decades. Without 

actually giving a differentiated overview of the 

individual instruments and forms of intervention of 

Vienna's housing policy at this juncture, we may 

say that, according to the assessment of Kemeny 

(1 995), a 'standardised rented housing system' was 

intended for Vienna, in which the publicly assisted 

and private rented dwelling sectors are integrated 

in a rented housing market. If, however, we look at 

the relevant institutional arrangements and 
corresponding opportunities in the choice of 

dwelling for the group of immigrant foreign 
households that has risen sharply in the last few 

years, we differentiate three segments within the 

rented housing sector (viz. Giffinger und Reeger, 

1997): 

the segment of state-sponsored (new) dwellings 

owned by housing co-operatives or housing 

associations 
In general this type of publicly assisted housing 

is accessible to all prospective occupants in 

accordance with specific social characteristics 

(income, size of household, etc. ); however, due 

to the increasing cost orientation in setting rents 

the households' ability to pay is of growing 

significance. In this respect, foreign households 
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are disadvantaged compared with Austrian 

households as they are hardly entitled to housing 

benefit and subsidies. In 1991 around 16 per 

cent of all 544, 000 rented dwellings were owned 

by such housing association owners. Supply is, 

however, of increasing importance as new 

building activity of publicly assisted housing 

takes place only in this segment. Therefore only 

this segment is capable of responding to 

changes in demand structures; however, new 

construction of such dwellings is in the meantime 

effected almost exclusively on cheap sites in the 

city's outlying districts. 

the segment of state-sponsored dwellings 

owned by the Municipality of Vienna 

Dwellings in this segment are allocated 
according to specific social criteria. Foreign 

households are explicitly excluded from access 
to this segment, regardless of their general social 

situation. At around 37 per cent of all rented 

dwellings this housing stock remains highly 

significant, although it is losing in significance 

in relative terms as there is no new building 

activity in this segment. Some of the dwellings 

in this segment, which were in part built in the 

inter-war period and in part during the decades 
following World War II, are located in very good 

residential areas, but others also in city areas 

with an inferior quality of living environment. 

the segment of old building dwellings owned by 

private proprietors 

Access to dwellings in this segment is in practice 

unrestricted. It is therefore the segment in which 

foreign households, in accordance with their 

ability to pay, have similar opportunities in their 

choice of dwelling as Austrian households. Here, 

too, however, restrictions with regard to housing 

benefit and subsidies also apply. The ability to 

pay is therefore a key issue since currently, due 

to renovation measures, the housing offer 

consists almost exclusively of very weil equipped 

and furnished rented dwellings in old buildings, 

and rents - with diminishing rent control - have 

accordingly risen over the past few years (viz. 

Czasny, 1992; Czasny, 1995). At around 40 per 

cent of the rented housing stock this segment 

is significant not only in terms of quantity but 

also in terms of quality, as this is now the only 

segment in which low-standard and therefore 

relatively cheap dwellings can be found. 

Compared with other European cities the Vienna 

housing market is still heavily regulated since 

deregulating measures have been only partly 

implemented, e. g. a greater cost orientation in the 

setting of rent levels for newly-built publicly assisted 

housing or an increasingly deregulated and quality- 

orientated setting of rent levels in rented dwellings 

in old buildings. With regard to the change in 

housing demand due to immigrant foreign 

households there is still a strong segmentation 

which, by comparison, does not exist to the same 

extent in other cities (viz. for example Özüekren and 

van Kempen, 1997). Even Hamburg, another city 

with a long tradition in council housing policy, differs 

from Vienna in this respect, as immigrant foreign 

households have relatively equal access conditions 

to private rented dwellings in old buildings and also 

to publicly assisted (newly constructed) housing. 

However, the importance of this stock of publicly 

assisted housing has declined sharply since the 

eighties as, due to changes in housing policy 

constraints, new housing construction is unable to 

compensate the loss of publicly assisted housing 

on the free market (due to the expiration of the 

council commitment). As a result of this trend the 

share of publicly assisted housing in the total of 

just under 840, 000 dwellings has dropped from 35 

per cent in 1986 to 22 per cent in 1995 (viz. Ham- 

burg Urban Development Authorities, 1996). 

Housing shortage, segregation and 
gentrification 

Since at the latest the end of the eighties, Ham- 

burg and Vienna have been faced with changes in 

trend: 

Geopolitical changes have meant that both cities 

have undergone a repositioning within Europe's 

regional and settlement structure. The fall of the 

Iron Curtain, Germany's reunification, the EU's 

enlargement and the full expansion of the Single 

Market are among the most important changes 

from the viewpoint of each city's planning office 

(viz. City of Vienna Municipal Authorities, 1994; 
Hamburg Urban Development Authorities, 1996). 
Both cities have registered a new population 

increase since the mid-eighties, due in particular 

to higher immigration from abroad. In Hamburg the 

number of inhabitants up until 1995 rose to approx. 

1. 7 million, of whom just under 15 per cent are 

foreign residents. In Vienna the number of 
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inhabitants rose to around 1. 64 million, of whom 

around 18 per cent are foreign residents; of that 

figure, approx. 11 per cent are Turks and Yugoslavs. 

Against the backdrop of these changes we shall 

now explain how the institutional structure of the 

housing market affects urban development. 

Housing shortage 

Due to their very limited access opportunities to 
rented dwellings in other segments, the 
overwhelming majority (around 92 per cent) of the 

Turkish and Yugoslav population in Vienna lives in 

dwellings in the old building segment owned by 

private property owners. Higher immigration levels 

have resulted in an increase in the number of 

people occupying each dwelling in this segment 

as these households - in keeping with their house- 

hold size - did not have sufficiently large dwellings 

at their disposal. While Austrian households were 

able in most cases to increase their available floor 

space, foreign households have experienced an 

increase in occupancy per dwelling as, for example, 

between 1986 and 1993 the number of households 

of three or more people in particular increased in 

small apartments of up to 60 sq. m. Due to this trend 

there is currently a clear difference in occupancy 
relationships between Austrian and foreign 
households. While the large majority of Austrian 

households of three or more people live in 

apartments of more than 60 sq. m. , the situation is 

precisely reversed among Yugoslav and Turkish 

households. What's more, foreign households pay 
very high rents for their relatively low standard 

apartments compared with Austrian households. 

This is due, on the one hand, to increased demand 

in this segment. On the other, these noted 
differences in rent also point to price discrimination 

against foreign households as they are unable to 
switch to other segments (viz. Giffinger, 1998). 

What is striking about Hamburg, compared with 

the situation in Vienna, is that immigrant foreign 

households are able to find dwellings in the priva- 

te old building stock and in publicly assisted 
housing as access restrictions were eliminated a 
number of years ago. As a result the growth in 

demand due to immigrant foreign households has 
been spread over both stocks of rented dwellings. 

At the same time the shortage of housing has been 

aggravated by the diminished ability to pay of a 
fast growing group of households (unemployment, 

part-time jobs) on the one hand and, on the other, 

by soaring rents in some areas of the city. The 

increased homelessness of individuals and house- 

holds, who currently cannot find a dwelling in the 

publicly assisted housing segment, is therefore the 

unavoidable consequence of the extensive 
deregulation of the rented housing segment. 

Segregation and gentriTication 

Due to the severe access restrictions to the publicly 

assisted housing segment on foreign households 
and their low ability to pay, Turkish and Yugoslav 

residents in Vienna are concentrated almost 

exclusively in city areas with dwellings in the old 

building stock and essentially low-standard 
dwellings. The segregation of these groups is 

reinforced by the fact that, on the one hand, high- 

income, younger and more mobile households are 

moving to city areas with a higher living environment 

quality (suburbanisation) and, on the other, middle 

and lower income groups are moving to newly 

erected publicly assisted housing, which are 
situated mainly on the outskirts of the city. This 

means that the segregation of low-income foreign 

households takes place exclusively in those disad- 

vantaged city areas in which there is a predomi- 

nance of privately owned old buildings, low- 

standard structures of equipment and furnishings 

and difficult living environments. Naturally, non- 

mobile, low-income Austrian households live in 

these areas, too. However, these households do 
in part find appropriate housing opportunities in the 

publicly assisted housing segment and in the 

rented dwelling segment of housing associations 

(viz. Giffinger, 1998). Due to these segment-specific 

access conditions and their spatial distribution, 

segregation in Vienna is therefore primarily a 
segregation based on citizenship and ethnie 

criteria. At the same time income-related segre- 

gation is of subordinate significance as it is only in 

the freely financed rented apartment segment and 
- with a few restrictions - in the rented old building 

apartment segment that market pricing dictates 

where households are allocated. In the publicly 

assisted housing segment, owned by the Munici- 

pality of Vienna and housing associations, alloca- 

tion criteria other than market-related criteria prevail. 

By comparison segregation in Hamburg presents 

different spatial and social particularities. The fact 

that foreigners have access possibilities to the 
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publicly assisted housing stock means that these 

groups of residents are concentrated not just in 

old city areas, such as the Schanzenberg district, 

but also in housing estates of the publicly assisted 

housing stock on the outskirts of the city (viz. Alisch 

and Dangschat, 1993). This means, however, that 

social and ethnically conditioned segregation 

overlaps precisely in those outlying suburban 

districts which in most cases are also characterised 

by deficiencies in municipal infrastructure and a 
blend of other municipal functions (trade, services, 

leisure facilities). 

Not least, income-conditioned segregation in Ham- 

burg is evidently accentuated by the gentrification 

of certain old city areas in city centre locations (viz. 

Blasius and Dangschat, 1990; Dangschat and 

Alisch, 1995). For example certain areas in the 

Ottensen District have over the past few years 

experienced a massive appreciation in rents 

twinned with a replacement of residents and of 

services on offer. Younger and relatively high- 

income groups have displaced lang-established 

lower-income residents; higher quality services 
have replaced lower-quality economic functions in 

the district. So far, this type of gentrification, which 

accentuates income-conditioned segregation, has 

not been of any significance in Vienna. It is only in 

isolated city areas situated close to recently opened 

underground railway stations along the U3 Line that 

the first signs of changes in utilisation and social 

structures through displacement have been 
observed. The rent control and protection against 

eviction that still exist in part, pursuant to the 

Tenancy Act, evidently still provide adequate 
protection against such displacement. 

3. Sustained urban development agalnst the 

backdrop of deregulated housing market 

dynamlcs 

The concept of sustainability has been discussed 
for a number of years in connection with worsening 

environmental problems. Concepts for sustainable 

developments were therefore initially aimed first and 

foremost at the biosphere, rather than the social 

sphere. From this specific viewpoint urban develop- 

ment and urban growth in particular were regarded 

exclusively as an environmental problem. Only in 

the last few years (at the latest since the Conference 

on the Environment in Rio de Janeiro in 1992) has 

there been a view that sustainable urban develop- 

ment can only be seen in connection with a city's 

social development (viz. Bergmann, 1996). 

With regard to sustainability in urban development 

there are today according to Konvitz (1998) three 

basic attitudes: 

(1) The pessimistic basic attitude assumes from a 
narrow ecological viewpoint that urban growth 

is unavoidably burdened with environmental 

problems (settlement area requirements, traffic, 

etc. ). The corresponding planning policy 

concepts are therefore aimed at preventing 

urban growth as much as possible. However, 

the related concepts and measures usually 

prove to be very technocratic and ultimately 

inflexible since general socio-demographie, 

economic and also technological develop- 

ments cannot de facto be held back from the 

cities and their population and economy. 

(2) The optimistic basic attitude does not regard 

urban growth as a risk, as such, of increasing 

ecological and social problems. It is assumed 
that technological and economic develop- 

ments are themselves capable of resolving 

such problems in a way that is socially 

compatible. 

(3) Finally, the pragmatic basic attitude considers 
urban growth as unavoidable in connection with 

global social trends, economic changes and 

technological innovations. It therefore postu- 

lates that urban development should be 
influenced in keeping with objectives recog- 

nised by society. Accordingly, it promotes those 

planning policy concepts with the aid of which, 

on the one hand, negative trends are prevented 

wherever possible and, on the other, socially 

compatible and integrative processes can be 
created. 

In this pragmatic basic attitude sustainability implies 

that 

conditions for urban development should be as 
flexible as possible so that they can be quickly 

adapted to new developments and challenges; 

urban development policy should promote 

diversity and mixed utilisation structures on a 
small scale; and 

comprehensive democratic decision-finding 

processes should be implemented in order to 
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enable socially compatible urban development, 

from which individual groups must not be 
excluded. 

If one adheres to this view of sustainability, then 

corresponding urban and regional planning should 

pursue an integrative, mediation-orientated 
approach that avoids technocratic, inflexible 

concepts, deals comprehensively with individual 

interests and resolves conf lict potentials wherever 

possible. This also means that a planning concept 
aimed at supporting sustainable and socially 

compatible development should be as flexible as 
possible in order to be able to take account of local 

development ideas and local conditions and to 

strengthen local initiatives (viz. Helbrecht, 1996; 
Seile, 1994). 

On the repercussions of deregulation for 
sustainable urban development 

Generally speaking a deregulated and therefore 

unrestricted market operates on the basis that 

housing market dynamics are in principle the result 

of the current ratio of supply and demand. A 

household's choice of dwelling should thus depend 

only on its objectives and its ability to pay; however, 

its possibilities are more or less severely restricted 

by the price situation in the market for the relevant 

offers, the quality of which varies greatly. From a 
spatial perspective this means that a household's 

choices will vary all the more the greater the prices 
differ over the various residential locations in the 

urban area. In view of the rapidly changing demand 

structures and economic development in a city the 

question of its social and spatial repercussions 

does arise. 

Positive effects of deregulation on sustainable 
urban development 

Generally speaking the deregulation of a heavily 

regulated housing market such as in Vienna has 
two types of positive effects. 

Firstly, it is likely that private players in the market 

can respond more flexibly to changes in current 

supply/demand ratios than centralised state 
institutions. This is due firstly to the fact that pricing 

depends directly on the supply and demand trend 

in each case. If for example there is a change in 

demand due to immigration or due to a change in 

the households' ability to pay, new construction 

activity can be expected immediately in view of 

increased price expectations or, via filtering 

processes, a successive, i. e. delayed adaptation 
of the supply to the change in demand (viz. Heuer, 

1985; Eekhoff, 1987; Giffinger, 1998). By contrast, 

in a regulated housing market in which pricing is 

subject to a variety of criteria, housing requirements 

have to be effected using forecasts and estimates 
of requirements. As the experience in Vienna 

shows, the problem then is that the overall trend in 

demand on the one hand and the trend and 
housing requirements in the individual segments 
on the other have to be estimated. The reason why 

an estimate of requirements is necessary in the 

individual segments is that price indicators across 
segment boundaries are not possible and that, at 
the same time, equilibrium-orientated processes 
such as changes of residence and filtering (in the 

case of new construction) between segments are 

very unlikely. So if, for example, there is an increase 

in foreigner immigration and conditions similar to 
those described above already prevail, then 

segment-specific problems of housing shortage 
and overcrowding will occur as weil as dispro- 

portionate price increases. From a macro- 
economic viewpoint, then, the existence of barriers 

can affect the efficiency of the market since 
segment-specific, separate and irrational price/ 

housing quality ratios will occur. 

In view of these considerations housing and urban 

development policies are ultimately faced with a 
dilemma: given that housing requirements occur 
principally within this segment affected by 
immigration, the construction of new dwellings 

should also take place in this segment. The lower 

the ability to pay of the unprovided prospective 
residents, the higher the need for subsidy. At the 

same time, however, experience shows that the 

majority of occupiers and prospective residents in 

other segments are barely negatively affected by 
these changes due to immigration. Experience also 
shows that their acceptance of publicly funded 

measures in the segment concerned for the benefit 

of the immigrant foreign population (as weil as only 

a minority of native residents) is relatively low. 

Secondly one can expect that local development 

potential and private initiatives are more likely to 
be able to occur and be tapped under maximum 

deregulated conditions than under far-reaching 
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regulations and the predominance of centralised 

institutions. This is due to he fact that in a market 

competition situation local players are more likely 

to be able to provide the appropriate dwellings 

orientated according to requirements than central 

institutions. Not least because central institutions 

usually operate complex and hierarchical decision- 

making structures for home construction activities, 

which can stand in the way of co-determination or 

self-initiative in home construction. In this respect 

one can assume that private local initiatives are 

less likely to occur the more housing policy and 

the relevant institutional barriers restrict the scope 
of action of private players and declare the pro- 

vision of dwellings to be a priority task of urban 

policy. 

Negative effects of deregulation on 

sustainable urban development 

Deregulation in the sense of a complete withdrawal 

of institutional arrangements for housing allocation 

and also of all forms of state intervention by 

reducing subsidies and grants means not only the 

general risk of 'market failure' in the form of a 
housing shortage and a socially unacceptable 
distribution (viz. Blaas, et al. 1991) but also a series 

of negative effects for small-scale urban develop- 

ment. 

Generally speaking deregulation effects a spatial 

differentiation in the rents and prices of dwellings 

based on factors of environment and location. 

Therefore, the more (rent) prices vary across the 

residential areas of a city, the more pronounced 

the income-conditioned social segregation in that 

city, This means that as a rule there is also a greater 

disparity in the quality of provision available to the 

population due to the marked differences in the 

spatial concentration of purchasing power and 

particular consumer habits. Due to the correlation 

between housing quality and (rent) price levels on 

the one hand and income levels, the ability to pay 

and the willingness to invest on the other, cumu- 

lative processes can result in the emergence of 

disadvantaged areas (Bökemann, et al. , 1990). This 

income-conditioned segregation in disadvantaged 

areas is usually overlaid with ethnie segregation. 

In most cases this overlap occurs regardless of 

ethnically conditioned neighbourhood preferences 

because immigrants rely on jobs in low-pay sectors 
- due to their moderate institutional-formal 

integration (residency law, labour law) (viz. Özüekren 

and van Kempen, 1997). Their search for 

accommodation is therefore necessarily focused on 

the same low-cost dwellings in disadvantaged areas 

as that of lower income groups and disadvantaged 

groups of the native population. 

A conf lict-laden environment is therefore offen 

unavoidable in view of the corresponding 
conditions of shortage, density and different 

utilisation requirements. What is important for ur- 

ban development here is that such ethnically and 

socially conditioned overlaps occur especially in 

disadvantaged areas; i. e. in city areas charac- 

terised usually by obsolescent and low-standard 

building structures or by low-standard location on 

the outskirts or in the vicinity of conf licting urban 

developments (industry, traffic, etc. ). 

Moreover the social-spatial differentiation in the 

deregulated housing market is also a reflection of 

the economic development and more particularly 

of the process of gentrification (Marcuse, 1989). In 

the deregulated housing market in particular, the 

emergence of new, higher value functions and 

demand from higher income groups can result in 

the upward revaluation of individual city areas. As 

a rule it leads very quickly to the displacement of 

lower income residents, who are unable to with- 

stand the displacement pressure, insofar as the 

relevant measures are not adopted by bodies 

responsible for housing and urban development 

policy. 

Conclusions for a new housing policy 

There is no doubt that deregulation has positive 

and negative effects on urban development. In 

other words, in view of efficiency shortcomings but 

also with regard to specific problems of small-scale 

urban development (greater orientation according 

to requirements, utilisation of local potential) 

deregulation is, under specific conditions, an 

expedient option for political action. However, it is 

certainly not a sufficient option for such action as a 
series of negative effects would then be 
unavoidable, such as on the one hand increased 

housing shortage for low-income households or 

gentrification processes that accentuate 
segregation and, on the other, the emergence of 

slums. 
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For Vienna especially, the following conclusions may 

be drawn from an analytical viewpoint: 

In Vienna the 'standardised publicly assisted 
housing system' as referred to by Kemeny (1 995) 
has in part lost its effectiveness. This is due to the 

inflexible regulations governing housing access in 

individual segments and governing subsidies and 

grants, which have not been adapted to the 

changes in the demand structures that have 
occurred over the last few years. This system is to 

the detriment of an increasingly large share of 

households that have immigrated from abroad or 

which for social reasons (the elderly, students, the 

unemployed, etc. ) are unable to switch to the 

existing publicly assisted housing segment. 

The dismantling of access barriers to the publicly 

assisted housing segment - i. e. to rented apart- 

ments belonging to the Municipality of Vienna and 

to housing associations - is absolutely necessary 
for foreign households. This would serve gradually 

to reduce the growing shortage of housing in the 

old building segment as, on the one hand, foreign 

households would not be dependent on rented 

apartments in old buildings owned by private 

proprietors and, on the other, the new building 

activity and corresponding filtering processes 
would contribute towards alleviating the housing 

shortage and towards generally improving the 

housing situation of all households (not just 
Austrian households). 

As the experience in Hamburg shows, the opening- 

up of the publicly assisted housing segment 
aggravates segregation. The opening-up of this 

segment evidently results in socially disadvantaged 

and low-income groups of both the native and 

immigrant population being forced out to suburban 

housing estates that are barely integrated into ur- 

ban structures. The experience from Hamburg also 

shows that unrestricted rent pricing in the old 

building stock can also accentuate segregation. If 

rent control and protection against eviction are 
abolished, gentrification and displacement 
processes occur in inner city, centrally located 

areas, which massively increase income- 
conditioned segregation. So if deregulating 
measures are to be taken, they must be 
complemented with accompanying measures in 

urban development. These measures should be 
aimed at achieving as strong a social mix as 

possible throughout the area of the city as a whole 

and in individual residential buildings in particular, 

too. Grant and/or aid systems should therefore 

provide the same subsidy opportunities for all 

households depending on exclusively social and 

not ethnie or other criteria. The extent of supply- 

side subsidies, regardless or whether for old 

building renovation or new housing construction, 

should in this context correspond (1 ) with concepts 
of urban development policy for the development 
of individual city areas and (2) with the number of 

apartments earmarked for occupancy. It is 

conceivable to implement the first criterion 

according to guiding principles for urban 
development that have been drawn up on a 
participatory basis. The urban development 
planning should exercise a mediative and not a 
technocratic function. The second criterion should 

then be subordinated to the first. This implies the 

possibility of socially compatible and spatially 
differentiated control of the subsidised house 
building activity: depending on criterion 1 all 

property owners would then find a certain level of 

subsidies in the individual city areas and can at 
the same time - in accordance with criterion 2- 
obtain more subsidies relative to investment cost 
for the more dwellings they decide not to release 
on the unrestricted housing market but make avail- 

able for the purposes of social housing occupancy. 

New forms of rehabilitation are to be sought 
especially in disadvantaged areas consisting of old 

buildings with high utilisation densities, high 

renovation requirements and slim marketing 

prospects. The 'gentle urban renewal' in Vienna or 
the 'alternative renovation' in Hamburg have shown 

a rewarding start for such forms of interventions. 

These forms of planning intervention should be 
complemented by public benefit enterprises also 
in Vienna such as, for example, STATTBAU in Ham- 

burg, which sees itself as an enterprise looking after 

and advising resident-orientated and self- 
administering projects and local housing 
(renovation) initiatives (viz. Stattbau Hamburg 

GmbH, 1995). This could give rise to less capital- 

intensive forms of urban renewal and activate 
hitherto untapped potential in private housing in- 

itiatives. This form of support should not - as is the 

case in Hamburg - be restricted exclusively to 
projects aimed at the private old housing stock but 

also include new construction projects in publicly 

assisted housing construction. 
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Inhabitant participation, an 

instrument of urban policy for 

the integration and campaign 

against the exclusion of 

immigrant and disadvantaged 

populations. 

Laura Vanhue 

Centre Europhen de Recherche Urbaine 

Introduction 

The issue of participation represents one of the 

main aspects of the debate and thoughts on the 

integration of immigrant and disadvantaged 
populations. In this presentation I shall not be 
offering any definition of participation; rather, l am 

interested in the process that has led to the 
emergence and development of forms and modes 
of inhabitant participation according to modalities 

that have become more and more institutionalised 

within the context of urban policies. This approach 
is to be found in most European countries in a 
concept referred to as "urban social development". 

The start of the process of institutionalisation of 

inhabitant participation is directly linked to the 

situation of social crisis with which most cities have 

been confronted for a number of years now. Today 

the aggravation of exclusion phenomena and the 
deterioration of the situation in certain neighbour- 

hoods represent essential problems to which ur- 

ban policies seek remedy. The main aim of any 

intervention by the public authorities is to offset the 

handicaps that have accumulated in disadvan- 

taged neighbourhoods, such as unemployment, 

poverty, school failure, delinquency. . . 

The rise in social tensions in these neighbourhoods, 

of which racism is but one expression, is 

accompanied by institutional tensions. Indeed, it 

is evident that aid and benefit policies and 

traditional means of urban intervention to combat 

these problems have failed; this in turn has called 

into question the competence and responsibility 

of the various institutional partners for the 
implementation and management of those policies. 

We should also add that local authorities have had 

a great deal of difficulty in "handling" and "dealing" 

with the emergence of movements of urban 

campaigning and demands in the major European 

cities. They have found it very difficult to establish 

a dialogue and provide answers to the demands 

of inhabitants and those marginalised. 

It is against this backdrop of urban crisis and the 

failure of a certain form of public intervention that 

the challenge of participation emerges. On the one 

hand the link between urban policies and the 

campaign against social exclusion strengthens the 

role of inhabitants in urban social development; the 

need, on the other, to give a player's role to the 

recipients of urban policies to ensure their 

effectiveness is set gradually to establish itself as 
one of the objectives of the new policies of urban 

social development. 

1. Participation as an instrument of urban policy 

Faced with the problem of rapid social deterioration 

in certain neighbourhoods of large cities, the public 

authorities, local authorities and various local 

development bodies have had to reconsider the 

role of the inhabitants themselves. Participation 

concepts have emerged and been put to the test, 
the main idea being that actions and measures 
conducted "with" rather than "on behalf of" the 

inhabitants can improve the effectiveness of urban 

policies. Certain public housing bodies, for 

example, are trying to establish new relations with 

inhabitants: improving the quality of the housing 

stock or creating new urban services cannot work 

or be effective without a certain amount of 
momentum on the part of - and a process of 

transformation in the practices and representations 

of - the players involved. 

Consultation, concertation and partnership have 

gradually become essential aspects of the concept 
of urban social and political development. The 

process of neighbourhood deterioration can only 

be halted by the implementation of integrated 

measures of social development in which the role 

of the inhabitant is re-evaluated through partici- 

pation. Participation is posited as the guarantee of 

genuine change in the situation in disadvantaged 

neighbourhoods. 

From this context there emerges the concept of 

the inhabitant as player and partner in the process 
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of development. Long considered as the recipient 

of aid and benefit policies and/or measures, i. e. 

placed in a relationship of dependency, the 

inhabitant is today considered as a player and 

partner in the action to be conducted and in the 

search for solutions to the problems with which he 

is confronted. 

Participation concepts effect a shift in the status of 

the inhabitant from recipient of aid and benefit to 

active citizen, by trying to generate a participation 

momentum to bring about a process of change. 

Listening to demand and meeting the needs of the 

inhabitants is not enough to guarantee to genuine 

process of social change. 

Today it is a matter of identifying the initiative 

potential of the inhabitants and population groups 

in disadvantaged neighbourhoods and of strength- 

ening the development of their enterprising skills. 

In this way the new policies for cities and urban 

social development formalise participation as an 

instrument of public intervention. This 

transformation in the status of the inhabitant is 

highlighted in the relinquishment of certain notions 

and in the use of a new approach to participation 

concepts, which may be summarised as follows: 

General shift From . . . To 
* From policies and measures FOR inhabitants 

To policies adopted WITH inhabitants 
* From inhabitants as consumers and recipients 

To inhabitants as players and partners 
* From inhabitants in a welfare benefit situation 

To inhabitants as active citizens 
* From identifying needs and meeting demand 

To identifying the potential for initiative and 

facilitating access 
* From seeking solutions to problems 

To encouraging momentum for change 

2. Participation strategies 

Participation as a concept gives rise to modes of 

negotiation between the various players involved 

in the process of development. Studies of partici- 

patory experiments have helped to identify diffe- 

rent participation strategies and practices in a 
number of European countries. Often these 

practices depend on the socio-political culture 

prevailing in each country. 

Claude Jacquier, who has looked at social 
development experiments in crisis neighbourhoods 

in Europe, has summarised these strategies in two 

approaches, which i would like to touch upon brief ly 

here: 

The first model is the participation which he 

refers to as "consensual management": 

This participatory approach tends to involve the 

inhabitants and groups concerned in the decision- 

making and management bodies and to develop 

partnerships between the players who are the 

recipients of these mechanisms. The repre- 

sentatives of the inhabitants and/or communities 

are thus involved as partners in the various stages 
of the process in commissions and steering 

committees set up for the programmes. In this 

instance we generally refer to a device that allows 

the inhabitants to become implicated. This proce- 

dure often provides the partners with training in 

dialogue and exchange, which often calls on the 

services of a communications expert. This app- 

roach is typical in particular of the French situation. 

The second model describing another group of 

participation experiments is one which Claude 

Jacquier refers to as "negotiated conf lict manage- 

ment". In these experiments inhabitant and com- 

munity representatives are deliberately kept apart 

from the decision-making bodies; however, these 

groups are invited to form claimant associations 

capable of submitting alternative proposals and 

projects. This gives rise to conf licts of interests 

which are then incorporated in the decision and 

influence the decisions taken and the development 

of the project. The idea in this instance is that the 

organisations should retain their independence with 

regard to the authorities and the decision-makers, 

and run the risk, greater than in the previous model, 

of a breakdown in the negotiations between 

partners. 

This type of strategy can be found in the 

Netherlands and in the Scandinavian countries; it 

also predominates in the experiences of English- 

speaking countries. 

4. Participation - a dNicult challenge to take up 

The participatory approach that has emerged today 

in the concepts and programmes for the social 
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development of neighbourhoods has highlighted 

the need to make radical changes to the way in 

which the institutions responsible for the social and 

urban integration of neighbourhoods operate and 

function. 

Firstly, it is important to note that the participatory 

approach has resulted in a change in the 
management practices adopted for problems in 

disadvantaged neighbourhoods and has brought 

about an improvement in the relationship between 

institutions and the various population groups living 

in the neighbourhoods concerned. 

It has also helped to improve the feeling of 

confidence among inhabitants, not so much 

towards the policies and the institutions as towards 

their own ability for initiative and their potential for 

action. Thus the participatory approach has 
enabled institutions and inhabitants alike to detach 

themselves or at least distance themselves from 

the traditional aid and benefit relationship. Even if 

it has not atways enabled the transition to a situation 

of active citizens, this participatory approach has 

initiated a learning curve towards autonomy. 

Participation experiments have given rise to new 

expertise in the area of mediation and conciliation. 

They have contributed, on the one hand, to the 

emergence of social engineering on behalf of ur- 

ban development and, on the other, to a profes- 

sional status for certain groups of population acting 

as mediators and go-betweens for the communities 

and institutions; that is the case in particular of 

women and young people who, as studies and 

evaluations of many projects and initiatives have 

shown, have been the vectors of change in 

disadvantaged neighbourhoods. 

Nonetheless, it is difficult to draw any conclusions 

on experiments aimed at turning inhabitants into 

vectors of change. Personally, I would tend to side 

with Claude Jacquier in his analysis: few projects 

have succeeded in generating genuine momentum 

resulting in a change of status for the inhabitants, 

and in establishing and recognising them as fully 

fledged players in the development. There are a 

number of reasons for this, of which I shall brief ly 

mention only two here: 

The difficulty and complexity of the social situations 

in crisis neighbourhoods cali for the implementation 

of a global development concept that takes 
account of the diversity of the problems, and also 

for an approach that is not limited to one-off 

operations of participation which are not part and 

parcel of a genuine dynamic process of change 
which rarely extends beyond the duration of the 

project itself. 

The traditional relationship of aid and benefit that 

has established itself in disadvantaged 
neighbourhoods, implemented and practised over 

many years by the institutions, still weighs very 

heavily on the participatory approach. Indeed, 

beyond the concepts of participation, the 

institutions and professionals who operate in these 

neighbourhoods still vastly underestimate the 

potential of their inhabitants. The inhabitants, for 

their part, also find it very difficult to detach 

themselves from the aid and benefit mechanisms 

in which they find themselves, which constitute a 
definite obstacle to the emergence and recognition 

of their skills. Certain population groups in these 

neighbourhoods find themselves in such a 

marginalised relationship that it is difficult for them 

to assert their point of view and "to talk of yourself 

when you're nothing" (C. De Brie, Le Monde 

Oiplomatique: A time of exclusion, November 

1993). Moreover, a certain distrust of public 

intervention explains the lack of participation in and 

commitment towards campaigns which the 

inhabitants have ceased to believe in. 

In conclusion, I would therefore say that it is 

important to restore the confidence of the 

inhabitants and the disadvantaged groups of the 

population and, to that end, find other forms of 

representation than those usually assigned, which 

often do not provide any access to the decision- 

making process. The fact of having confidence in 

society and of recognising oneself in it as a citizen 

can promote a lasting change in disadvantaged 

neighbourhoods. 

About the Author: 
Laura Vanhue, of the European Centre for Urban Research, Brussels, is a town planning sociologist; her 

work focuses on the problems of urban development in European countries. 
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Participation in Urban Society 
Bradford Case Study 

accumulate sufficient savings for them to return to 

their own country's for the life of bliss and everlasting 

happiness. 

Ishitaq Ahmed 

Bradford Racial Equality Council 

Bradford Metropolitan District, a combination of 

small villages and towns, a gateway to one of 

Britain's most beautiful parks "The Lake District", 

traditionally famous for it's woollen textile industry, 

has always been a destination for people entering 

Britain for settlement purposes: Jews, Irish, Polish, 

Ukrainians and Latvians have all added to the make 

up of the districts population. 

During the second world war a new wave of settlers 

from the ex-colonies of Britain for example, West 

Indies, India, Pakistan and Bangladesh encouraged 

by the British Government and in pursuit of new 

found opportunities for economic betterment 

began to arrive and take up their place in society. 

These new arrivals displayed marked differences 

in terms of colour, faith, culture and social etiquette, 

and were designated as Britain's new minority 

ethnie communities. 

The new arrivals from the West Indies and the Indian 

sub-continent began to arrive in Bradford during 

the 50's and 60's, attracted by the local industries 

need for unskilled/semi-skilled labour force. The 

opportunities offered were ideal for the new arri- 

vals who could access these with little or no training 

and without a necessity to speak the English 

language. For the local mills and factory's this was 

a welcome cheap and dedicated work force. 

The new arrivals to Bradford were predominantly 

from India, Pakistan and Bangladesh, and of these 
the Pakistani's were by far the largest minority 

group. The initial arrivals were mainly young 

economically active males who intended to stay in 

this country for a short period, work hard in order 

to generate sufficient savings eabling them to return 

to their family's in the country of their origin, never 

to return again. They were prepared to accept any 

kind of employment and hardship as this was only 

meant to be a temporary period. The result being 

that they ended up in low paid employment's with 

very little future prspects of improvement and after 

a short while realised there was no gold growing on 

the trees in Britain and that they would never 

The subsequent decades saw the change in the 

attitudes of the minority ethnie communities in 

favour of permanent settlement an hence, the arri- 

val of partners and children. 

At present Bradford's minority ethnie communities 

comprise of Pakistanis, Indians and Bangladeshis 

and a small but significant West Indian community. 

In terms of faith communities, Muslims are by far 

the largest group amongst minority ethnie faiths 

followed by Sikhs and Hindus. There is also a small 

number of Jews. 

The current population for Bradford is 486444 and 

the estimated population by the year 2011 will be 
510910. This represents an increase of 5% (24466) 

The current minority ethnie population of Bradford 

is 97158 (20%) and it is estimated that the year 

2011 will be 142579 (28%) an increase of 8%. 

The largest estimated increase will be amongst the 

Pakistani Population 37914 (58%), Bangladeshi 

3436 (66%), Indian 1471 (11%), Black 638 (10) and 

other 1954 (29%). 

Therefore, by the year 2011 it is estimated that 

minority ethnie communities will be weil over one 

quarter of the districts population and a significant 

percentage of the districts economically active 

labour force. This will have major implications for 

Employment, Education, Housing and Social Ser- 

vices. 

GEOGRAPHICAL LOCATION 

In the absence of any settlement policy by the 

Government the new arrivals went for cities and 

towns where they could find work, and where they 

were offered accommodation and support by those 

previously settled. 

In Bradford minority ethnie communities are mainly 

settled in the areas closer to the city centre, i. e. 
within 2. 5 miles of the city centre, for three main 

reasons: 

1. Cheap Housing 

2. Accessible transport to various parts of the district 

100 



MUSD 98 

3. Many of the major textile firms were located near 

to the city centre. 

As the new settlers took roots in the areas they 

also developed religious, cultural and social 
infrastructures as weil as business's catering for 

their specialist needs. 

HOUSING 

Ethnie group of head of household x tenure %%d 

White (/o) Minority, 

Ethnie (/o) 

80. 6 
10. 4 
2. 5 
6. 5 

Owner Occupied 70. 4 
Private Rented 7. 30 
Housing Association 3. 7 
Local 17. 6 

Owner occupation is very much prefered by 
minority ethnie communities. However, lack of low 

price housing together with persistent high 

unemployment is forcing some sections of the 
community to opt for social housing. However, there 

are factors that are mitigating against this trend: 

1. fear of racial harassment/intimidation 

2. lack of religious cultural and social amenities 

3. fear of alienation from the main group 

amongst the minority ethnie communities and 

particularly the first generation of new settlers. In 

many instances these now represent long term 

unemployed, unable to take advantage of training 

and re-direction programmes, because of 

language, age and education. 

Unemployment figures show that 9/o of the white 

people are unemployed compared to 15/o lndian, 

36/o Pakistani and 36/o Bangladeshi. People from 

Pakistani/Bangladeshi groups are 3 times more 

likely to be unemployed compared to their white 

counterparts. These are global figures for the 
Bradford district, the percentages are even higher 

for certain inner city areas particularly amongst the 

youth. 

If high unemployment levels amongst minority 

ethnie communities continue to exasperate, marc 

particularly if the cities institutions fail to find a viable 

solution to youth unemployment, then we anticipate 

a devastating impact on our efforts for social 
cohesion in that it will create disillusionment, 

alienation and have a knock on effect on peoples 
aspirations, confidence and capacitya to be mobi- 

le, as this in turn makes people more dependant 
and insular. 

Bradford Council has responded to the growing 

demands for housing from minority ethnie 
communities by assisting to set up Housing 
Associations managed by these communities. The 

purpose of these associations is to build new 

housing specific to the needs of minority ethnie 

communities. The Bradford City Council is also 

encouraging other Housing Associations to provide 

for some of the specialist housing needed for 

example, large families, single parents and young 

single people. 

However, new housing is often not possible in the 

inner city areas because of lack of suitable land for 

housing, and also due to financial constraints. 

FORMAL EDUCATION 

The role of "Formal Education" has always been 

perceived being central to any debate about 
integration of minority ethnie communities into the 

life of Britain and for that matter, Bradford: 

1. Education attainment is deemed an essential 

plafform for any meaningful involement in the 

affairs of society whether that be in social, 
economical or political arenas. 

2. The process of formal education has been 
perceived as providing creative opportunities for 

joint learning in a positive environment, thus 

enabling children from all communities to 
acquire a vision of shared life in the framework 

of mutual respect for diversity and co-existence. 

EMPLOYMENT PATTERNS 

Traditionally the main industry for Bradford was tex- 

tile, which has considerably declined over the years, 

at present it accounts for 24/o of the cities industrial 

output. This decline has had the greatest impact 

Unfortunately at least for Bradford, things have not 

planned out as aspired for during the seventies and 

eighties. We are currently grappling with serious 

educational underachievement which cuts through 

all sections of the community, but is more acute 
amongst the Pakistani and Bangladeshis, the 
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predominant minority ethnie groups in the inner 

areas. 

Furthermore, the minority ethnie communities being 

concentrated in the inner areas of the city and going 

to schools in the neighbourhood has reduced the 

capacity for a creative interaction within the 

schooling years. 

is very much spear headed by the local Training 

and Enterprise Council. Recently, the Government 

through ist regeneration programme has given 

substantial grants to pilot a training and business 

development programme, in the areas of 

Manningham and Girlington to tackle youth 

unemployment. Both of these areas have major 

concentration of minority ethnie communities. 

KEY DEVELOPMENTS 

In Bradford minority ethnie communities have weil 

developed religious cultural and social 
infrastructures which includes 55 Mosques, 12 Sikh 

temples and about half a dozen Hindu temples. 

The communities also have Youth Centres, Social 

Centres and Leisure Centres. There are also a 

proliferation of social, cultural and leisure 

associations. 

At city council level, there are 11 elected councillors 

from minority ethnie communities, thus enabling 

direct political input. Of these, 9 are labour and 2 

conservative. For the first time Bradford has an 

Asian elected member of Parliament. All signs are 

that minority ethnie communities see their political 

future very much tied up with the main political 

parties. Traditionally, minority ethnie communities 

have supported Labour but with a growing middle 

class and business community there is also an 

increasing involvement with the conservative party. 

The city also has a large and growing ethnie 

minority retail business sector very much 

specialising in grocery, catering, and the 

confectionery trade. There is an emerging 

manufacturing, finance and travel business. It is 

important that many of these businesses are 

catering for minority needs, however, it is also true 

to say that the local catering industry would not 

survive without ist non-Asian clientele. There are 

also signs that minority ethnie businesses are 

looking for diversification and expansion and it is 

envisaged that this sector will play a crucial role in 

the local economy in the years to come 

Minority ethnie communities will be a significant 

percentage of the future labour force in the district. 

This raises a range of issues relating to education/ 

training and future employment opportunities within 

the public and private business sectors. This debate 

Racial discrimination and racial harassment are 

also two major factors which are impeding 

integration and there are a range of provisions in 

the city for supporting the victims of racial 

discrimination and racial harassment. The city's key 

agencies have come together in the form of 

Bradford Alliance Against Racial Harassment to co- 

ordinate efforts around the issue of racial violence. 

This is a pilot project supported through European 

funding and based at Bradford Racial Equality 

Council. Bradford Council also has, active anti- 

racial harassment policies for most of it's services, 

in particular housing, social services and education. 

Educational under achievement continues to be a 
major concern for the local education authority and 

the community. At the present there is a radical 

review of the schooling system in Bradford and 

minority ethnie communities are very much involved 

in the debate formally through their elected 
members and informally through the educational 

forum which is chaired by Bradford Racial Equality 

Council, serviced by the Local Education Authority 

which meets on a regular basis to consider policy 

matters. 

Again on the education front we are very concerned 

that in schools children have every opportunity to 

acquire learning and skills to live in a multi-racial 

and multi-cultural community with ideals of respect 

and dignity. Our Education Interfaith Centre, unique 

to Bradford and the only one of it's kind in Britain, 

is actively working the schools in order to introduce 

multi-cultural ethos to the schooling life. The 

Interfaith Education Centre provides training for 

teachers, back-up teaching resources and more 

importantly, has been able to secure a jointly agreed 

religious syllabus for schools. 

There are also a range of specialist forums for 

example Bradford Council for Mosques representing 

the Muslim community, Federation of Sikh 

Organisations and also the Council of Hindu 
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Organisations and Federation of Afro-Caribbean 

Organisations. These forums serve a very useful 

purpose of organising consultation with their 

respective communities and enabling input at 
various levels, also they have added value of 

resolving inter community conf licts. All of these 
organisations are affiliated to Bradford Racial 

Equality Council which has a very diverse 
membership and provides a very useful plafform 

for debating issues of mutual concern to all sections 
of Bradford community. 

CONCLUSION 

For me, successful integration of minority ethnie 

communities into the social, economic and political 

life of Bradford would depend on 2 factors: 

1 Seeing the process of integration not as a one 

sided phenomena for example, minorities adjusting 

and adopting to the demands of the dominant 

community but instead integration needs to be 
about a creative and evolving process of 

negotiation and exchange. 
2. Meaningful integration also comes from 

the position of economic strength and not from 

deprivation or disadvantage. 

Finally, I hope that this brief paper gives an in sight 

into Bradfords communities and our quest for 

socially coherent and integrated society. 

For teachers, back-up teaching resources and 

more importantly has been able to secure a jointly 

agreed religious syllabus for schools. 

Finally, I hope that this brief gives an in sight into 

Bradfords communities and our quest for socially 

coherent and integrated society. 
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The City of The Hague The City, ethnie minorities and policy 

Hans Metzemakers 

Dep. for Migration and Integration, The Hague 

The Hague is the third largest of the four main cities 

in the Netherlands and is the country's seat of 

government. Of a population of some 440, 000, 
almost forty per cent are of non-Dutch origin. A 

significant number of the city's residents, around 

fifteen per cent, come from the industrialized We- 

stern countries, while twenty-five per cent come 
from the countries around the Mediterranean or 

from former Dutch colonies. Some are refugees. 

The largest groups are from Surinam, Turkey, 

Marocco and the Dutch Antilles. The Hague, 

nicknamed "the green city by the sea" is a historie 

city, which celebrated its 750th anniversary in 1998. 
There is little industry; one of the largest employers 

is the civil service, with national, provincial and 

municipal governments in the city. The service 

sector is also weil represented. The Hague faces a 
number of the problems usually associated with 

large cities: widespread and long-term 

unemployment, low standards of education, youth- 

related problems, health problems and, particularly 

in a number of neighbourhoods having a mixed 

population, a meagre degree of local participation 

on the part of residents. 

Priorities 

The City Council of The Hague intends in the years 

ahead to give priority to the promotion of social 

participation on the part of immigrant communities, 

the prevention and solution of the youth problem 

and the improvement of the employment position 

of those from the ethnie minority groups. Education 

in the Dutch language, the stimulation of ethnie 

entrepreneurship and the improvement of the 

position of women from the ethnie minorities will 

be given particular attention. Further, the 
accessibility and general effectiveness of general 

institutions for immigrants remain important points 

for attention. Here, the watchword is 
" the tailor- 

made approach". Finally, the City Council intends 

to further increase the emphasis on the cultural 

diversity of The Hague as being one of the city's 

strongest points. 

For some twenty years, the City has maintained 

and implemented a policy addressing the problems 

of the ethnie minorities. This is directed not only at 

cradicating socioeconomic disadvantage while 

increasing levels of participation, but also at tackling 

discrimination. The main points of policy are set 

out in plans made and published every four years, 

and put into practice through a variety of means. 
These include annual expenditure plans supporiing 

an "Experiment Fund", created specifically for this 

area of policy. The Experiment Fund currently has 

six-and-a-half million guilders per year at its 

disposal, of which just over two million guilders is 

designated for measures taken at the individual 

neighbourhood level. 

The Municipal Executive (comprising the City's 

mayor and aldermen) includes one member with 

specific responsibility for coordination of the policy 

at municipal level. Furthermore, every member of 

the Executive is responsible for actively carrying 

out the policy as it relates to his or her own portfolio. 

The City has consistently sought advice from the 

ethnie community on the development and 

implementation of the policy. In 1994, this system 

of consulation was restructured, resulting in the 

creation of the Municipal Advisory Council for a 
Multicultural City, known by the acronym "SAM". 

SAM comprises twenty experts of various ethnie 

backgrounds who advise the City council on all 

policy matters which are relevant to the ethnie 

minorities. They do so both on the request of the 

council and spontaneously. SAM is supported by 

an independent full-time staff, who are regularly 

involded during the early phases of any municipal 

policy planning. It is laid down that formal 

recommendations from SAM must be incorporated 

into any municipal policy documents. 

"Forward together towards an undivided city": 

a summary 

In 1998 a new four-year plan (1998-2001) was 

drawn up. This has the title "Forward together 

towards an undivided city". The plan lays down the 

framework for municipal integration policy and is 

the successor to the Plan for a Multicultural City, 

1992-1996 ("The Hague: Rich in Cultures"). The 

new plan broadly maintains the course adopted in 
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previous years. It also incorporates recommen- 

dations made by the Municipal Advisory Council 

for a Multicultural City (SAM). 

large cities ("URBAN"), and policy for economics 

restructuring and reinforcement. 

Integration policy remains necessary 

About forty per cent of the population of The Hague 

and around half of all primary school children are 

of non-Dutch origin. The simple fact makes clear 

how vitally important it is to the future of the city 

that the ethnie minorities — and especially ethnie 

minority youth — be given equal opportunities. 

There are encouraging signs with regard to the 

position of ethnie minorities in our society. 
Employment opportunity policy is bearing visible 

fruit and the minorities social disadvantage is 

gradually lessening. They are no longer seen 

exclusively as a "problem group" but also as one 

with enormous social potential. 

Participation 

Over the next four years, priority will be given to the 

promotion of participation by ethnie minorities. In- 

tegration policy must provide immigrants with the 

ability to join in the thinking processes, the talking 

processes, and in particular to contribute to the 

fabric of society- both today and in the future — on 

exactly the same terms as any other citizen. This 

involves taking part not only in formal consultative 

structures, but also in clubs and societies, political 

parties, parents'organizations and all sorts of other 

formal and informal cooperative bodies, at city, 

district and neighbourhood levels. 

Education 

However, the percentage of unemployment among 

those of ethnie backgrounds remains high, (partly 

as a result of the large influx of newcomers). Furt- 

her, certain sections of the ethnie communities 

seem to have isolated themselves from mainstream 

society. In order to maintain the results achieved 

thus far and to extend such results to the groups 

which have yet to be adequately reached, an 

integration policy remains necessary. 

Tailor-made approaches 

The Hague must become an undivided city — a city 

with equal opportunity, equal rights and equal 

resposibilities for everyone. The general policy with 

regards to disadvantaged groups is, in the case of 

certain social groups, not effective enough, Where 

necessary, specific "tailor-made" approaches must 

be adopted. Stimulation of such group-specific 

approaches is one of the key tasks of the integration 

policy, along with encouraging and increasing 

participation by members of the ethnie community 

themselves 

Integration policy must become interwoven with the 

current urban renewal policy, directed as it is 

towards combating social and physical 

segregation. This is taking place partly within the 

framework of the national and European policy on 

A basic prerequisite for communication and 

participation is a basic knowledge of the Dutch 

language and of the Dutch "way of life". Without 

such, it will be impossible to gain access to the 

employment market or to any key positions in 

society. 

However, the waiting lists for basic education are 

still long. Therefore, over the next four years an extra 

amount is to be made free within the Multicultural 

City Experiment Fund, rising by the year 2001 to a 
total of 2, 5 million guilders. This will be achieved 

by a gradual reduction of the contributions currently 

paid by the City from the Fund for general education 

and employment creation activities. Furthermore, 

the City will once again make an urgent appeal to 

central government for more funds to be made 

available for basic education. 

Tackling the youth problem 

The current effort devoted to tackling the youth 

problems (involving both prevention and eure) will 

be continued. Young people from ethnie minorities 

must be encouraged to take a more active role in 

creation and implementation of policy than is 

currently the case. New activities such as "Y-voice" 

(youth groups in the individual neighbourhoods) 

have been set up, partly with this aim in mind. 
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in addition to tackling existing problems, the City 

will devote more attention to prevention. This will 

include a strengthening of the policy for children 

under 6, extra activities for those between 6 and 

12, and an extension of upbringing-support 

provisions for ethnie minority parents. The 

spearheads of policy will remain the reduction of 

truancy, getting problem children back to school 

or into the employment market, and giving new 

chances to those young people who have come 
into contact with the police. 

Retrospective subsidies 

Until now, part of the Multicultural City Experiment 

Fund has been made available as a stimulus to 
institutions carrying out (new) projects for ethnie 

minorities. Because this has not always achieved 

the desired results, the City now intends to 
experiment with another, more competitive, form 

of "contracting out" and subsidization. Rather than 

paying subsidies in advance, they will now be paid 

retrospectively as a "premium for increased or 

improved results". 

Immigrant organizations 

The City Council wishes to help organizations for 

ethnie minority groups by introducing a more flexi- 

ble subsidy scheme. "Self-help" organizations, 

active as they are in both social/cultural work and 

in resident participation, are important bridges 

between the ethnie communities and Dutch society. 

Physical accommodation of these organizations 

presents a major problem. The idea has thus 

emerged of "communal community buildings", in 

which a number of general and ethnie organizations 

will have offices and meeting space. 

Further, general institutions will be more directly 

made aware of their own responsibility for 

improving accessibility to ethnie minorities and for 

improving the position of the ethnie community. 

Here we may think of a multicultural personnel 

policy, a better coordination of supply with the 
multicultural demand, or a stronger administrative 

contribution from members of the ethnie minorities. 

Further to this last point is the City's intention to 
create a database of administrative and managerial 

talent from within the ethnie community, upon which 

general institutions will be able to draw. 
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