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Concluding Document

Seminar on the Introduction of Newly Arrived Immigrants and Refugees
Copenhagen, 5-6 February 2004
1.
Introduction

The purpose of the seminar was not only to put the spotlight on the different approaches to the integration of newly arrived immigrants and refugees, but also to provide an opportunity for the identification of both differences and similarities in the way EU countries tackle the integration of newcomers and to identify best practices and some common principles and policy recommendations for the integration of newcomers. 

The EU countries have made major efforts in recent years to promote the integration of new immigrants. Policies have been developed to ensure the equal participation of immigrants and refugees in social, economic, cultural and political life. Although the successful integration of immigrants and refugees is often a long term process, the focus upon the integration of the newly arrived reflects that successful integration in the long term often depends on the early efforts of integration. 

 

Obviously, the concept and practice of integration varies among the European countries. This is seen in the different immigration histories; some countries have a long history of immigration whereas immigration in other countries is a relatively new phenomenon. Furthermore, different policy regimes and differences in the role of government and civil society have led to differences in approaches to the integration of new immigrants and refugees. 
 

In the Synthesis Report on National Integration Policies the European Commission has identified some of the differences and similarities between integration policies in a number of EU countries. A number of countries have introduced specific national legislation on introduction programmes aimed at the integration of newly arrived immigrants, and in some cases, specific institutions have been established to deal with this group. The legislation provides for introduction programmes, which a wide circle of immigrants and refugees are entitled to attend. The introduction programmes may include language training, civic education and labour market training. The programmes – which are compulsory to a certain extent – are in most cases tailored to the specific needs of the immigrant, and to some extent immigrants and refugees, who participate in the programme, are entitled to social welfare services. 

 

Other countries have relied on national plans of action or specific integration programmes rather than legislation. Furthermore, the integration of newly arrived immigrants and refugees relies on civil society and NGOs rather than on national or local government. Furthermore, some countries have focused on mainstreaming and multiculturalism thereby emphasising the promotion of equality of opportunity enforced through an anti-discriminatory legislative framework.  
The introduction of newly arrived immigrants and refugees must be seen in a wider context: not only that of immigrant integration as a process, but also that of a changing Europe whose population is aging and shrinking in size and at the same time is becoming more diverse in terms of racial, ethnic and national origin. Societal arrangements are undergoing fundamental changes, and common values can no longer be taken for granted. In this context, Europe must develop a vision for its changing societies in which immigrants has a place and introduction and language courses must be looked at from this perspective. 

This seminar has focused on the most important aspect in the introduction of newcomers: introduction courses and other comparable measures. Introduction programmes help newcomers acquire the skills to fully participate in society. Newcomers and resident immigrants will be able to function more independently if they possess certain skills, e.g. language proficiency and knowledge of the host society. 
Integration is a shared responsibility and involves many actors. Therefore it is not only up to the immigrant to achieve these skills, but also to governments, NGO's, private sectors, and others to ensure that ample opportunity is available for participation on the basis of equality and non-discrimination. Political leaders for example have a strong responsibility in their role as public educators and promote a positive attitude towards immigrants and to counter xenophobic and racist tendencies. The media also play an important role in providing a balanced reporting and to inform the public’s attitudes towards newcomers. It is important to encourage openness, offers of friendship and good neighbourliness from the public, which is an essential ingredient of the successful integration of newly arrived immigrants and refugees.
This aspect of shared responsibility, and the manner in which it is given shape in different Member States, also influences the division of tasks in the introduction and integration process. In some states government has traditionally played and are still playing an important role in providing social welfare. However, governments are increasingly emphasising the individual immigrants’ responsibility for successful integration in to society. In other states governments traditionally play a less prominent role in social life and the complementary roles of government and individual migrants are less debated. Beside being a relationship  between ‘state’ and ‘individual migrant’, integration is a process in which close partnerships exist between different levels of government and non-governmental actors, such as employers, unions, civil society, migrants’ associations, the media and NGOs supporting immigrants. 
While recognising the wider context and implications of its subject, this concluding document looks specifically at the introduction of newly arrived immigrants and refugees by first examining the actors and the target groups. It then addresses the content of introduction and language courses, and the way in which they are delivered. Policy recommendations and good practice examples are highlighted in separate boxes. Here, it is important to note that good practice is not a one-size-fits-all model. The concept is rather more modest and acknowledges that adaptations according to the national context are always necessary. Moreover, good practices do not look at one-off events but rather at patterns. The most valuable examples are not necessarily new policy proposals but sustainable practices which have been evaluated over a time perspective using indicators and benchmarks.

2.
Actors

Government is and remains a key actor in the introduction of newly arrived immigrants and refugees, although respective roles and responsibilities of governments and immigrants and refugees are changing. Government is however not a monolithic actor – various departments have responsibilities on integration, and the regional and local levels are crucial. Several European countries have a strong tradition of extensive local government, and local authorities are responsible for many of the services provided to the population including newly arrived immigrants and refugees. In Denmark, for instance, municipalities spend 60% of public expenditure and the 1999 Act on Integration reflected this by transferring the main responsibility for integration to the municipalities. 

In some countries, the (central) lead agency enters into formal agreements with municipalities to reflect the responsibilities of each level of government. For instance, in Sweden the Integration Board enters into agreements with different municipalities on the number of refugees who are to settle in each municipality. The government gives standard grants to the municipalities, consisting of a fixed amount for each person. The standard grant is meant to cover additional costs that the municipality incurs due to the reception of refugees, such as living expenses, Swedish courses, and costs related to additional resources that may be needed in day-care centres and schools. This system aims to avoid detailed directives from government while at the same time creating economic incentives to reward municipalities for efficient introduction programmes. For instance, if the refugee achieves the programme goals in less than the planned two years, the full grant is still paid out to the municipality. In Denmark, financial incentives are used to encourage municipalities to promote language learning and labour market participation. France has a system of regional and local reception points throughout the country which welcome newcomers, establish their needs in terms of education and social assistance, advise them on governmental services and give them a first introduction into French society.

While central governments aim to ensure the quality of services provided by the municipalities, for instance by making funding results-oriented, many local actors argue that what is needed is more influence on the policy-making process so that national framework regulations respond better to the local realities. Eurocities, a network of large cities in Europe, has recently called for more explicit partnerships and a permanent framework that makes the local level not only a performer but also gives access to policy design are required.

Whatever the level of government, special programmes and courses for newcomers do not necessarily form the cornerstone of integration policies. In Spain, for instance, the focus is on ‘normalisation’ rather than on creating special programmes for migrants. This emphasis on mainstreaming, which is also present in other European countries, makes all service providing parts of government – as well as non-governmental service providers – actors in the introduction process. Sometimes, the mainstreaming approach practiced by public bodies is combined with special offers provided through private actors. For instance, in the Autonomous Community of Madrid immigrants may be referred to special advice centres if the general services – which remain the first port of call – decide that the individual migrant would benefit from a more in-depth consultation. Also in Spain, intercultural mediators are used to improve the accessibility of general services to immigrants. 

A wide variety of non-state actors are involved in the introduction of newcomers. ‘Classic NGOs’ are represented as well as welfare organisations or migrant associations. In fact, the Spanish government sees funding lines for NGOs as crucial instruments of its integration policy, and the autonomy given to the organisations funded is considerable. However, in most countries non-governmental actors give ‘ad hoc’ help to state structures on integration, rather than being an integral part of the policy process. This relatively marginal position disregards the fact that they play a key role in implementation as well as politically, since they share responsibility for the integration process and provide for direct contact between local residents and migrants. 

Within the range of non-governmental actors, it is important that migrant associations play a larger role in the introduction process. At a basic level, migrant associations are often good providers of services, such as language teaching at beginner’s level. Members of the newcomers’ own communities are also typically the first source of information and advice, and often act as role models. The messages given to newly arriving immigrants and refugees are currently not always positive, which makes it important to ‘bring in’ and engage the migrant associations in a constructive partnership. At the same time, ‘older’ members of the migrant community would benefit from training, better access to information or links with professional organisations providing similar services. Access to funding for migrant associations is important in this context.

Many governments feel that informal relationships with friends and family, community networks and everyday interactions are the most important factors in successful integration. While the government must provide a legal framework, fight social exclusion and promote the activity of private actors, much is left to society itself. This implies that society as a whole, rather than specifically designated parts of it, carries responsibility for integration. 

One area in which governments can promote private activities on integration is the area of volunteer service. In most European countries, the role of volunteers – of migrant origin or not – is an essential component in the introduction of newcomers. Volunteers take on a wide range of functions including advice, information and welfare services. Their role is particularly relevant in the early stages of integration soon after arrival, when individuals may not yet have obtained access to formal programmes. At the same time, government support of volunteers through the provision of infrastructure or through capacity building helps to magnify their positive impact on the introduction process. Personal ‘host’, ‘mentor’ or ‘contact’ schemes can usefully provide a framework for volunteering that establishes valuable links between newcomers and host society. 

Employers have a range of responsibilities in the introduction process: they may give access to jobs, provide skills training and language teaching, offer induction, facilitate access to housing, and inform the public debate about the economic benefits of immigration. In some countries, governments actively call upon employers to fulfil these responsibilities. 

The private sector is also an important commercial service provider, and many governments are outsourcing courses to private language schools or training institutes. Companies providing trainee positions to newcomers can also take on responsibility for language training and this will promote the integration of language and vocational content. In this context, it is important that the certificates given carry a value on the labour market and link with those given by mainstream institutions. Governments can use results-based funding to ensure the quality of programmes. For instance, the UK Home Office is planning to employ such methods under its citizenship education programme. Most of the programme will be provided through adult education colleges or private providers of language classes, which will receive 85% base funding and 15% based on results. 

Whether policies are implemented by government at different levels or by non-governmental organisations, the degree of consultation between the commissioning body and the implementing agency is a crucial point. In order to avoid becoming too removed from programme delivery, governments should systematically provide the implementing agencies with feedback channels and access to policy design.

General principles: 
The key actors with respect to introduction programmes of newly arrived immigrants and refugees includes: National, regional and local authorities, governments, immigrants, civil society, non-governmental organisations, migrant’s associations, the social partners and the private sector. 
Recommendation:
An appropriate comprehensive framework for integration should be provided by governments, bearing in mind their overall responsibility for introduction of newly arrived immigrants and recognised refuges, and ensure efficient co-ordination of efforts between different branches and tiers of government in policy development.   

Engage all key actors including civil society in discussion and public debates on integration 
	Give local authorities access to consultation processes for policy design and in particular when they play a central role in the implementation of introduction measures for newcomers. Establish real partnerships with non-governmental actors and be responsive to their analysis of programme successes and sometimes failures. 


	Enhance the role and impact of volunteers and community action without compromising the responsibility of government in the introduction process. Provide frameworks and access to infrastructure and capacity building to volunteers, for instance by establishing ‘host’ programmes.


	Support migrant associations in fulfilling their potential as sources of advice and information to newcomers. Build migrant associations firmly into introduction by including them for the provision of training and as role models for successful integration. Offer capacity building and link them with professional organisations to ensure quality control.


	Encourage co-responsibility of the private sector for the introduction of newcomers by e.g. using the government’s leverage as the granter of work permits to encourage introduction activities by companies. Offer assistance to smaller companies in complementing their capacities in this area. 


Good practices:

In Spain, the managed migration scheme includes introduction activities provided by employers. In the case of temporary migration the provision, by the employers, of adequate lodgement is even required by the law; law also says that Public Administrations will promote, for temporary workers, the assistance of adequate social services. Employers such as the Catalonia Farmers Union assist their foreign workers with housing and other introductory measures which go beyond the legal requirements. Also, large companies which employ foreign workers on a stable basis have put in place measures aimed at facilitating their social insertion, albeit not required by the law.

3.
Target groups 

Many governments emphasise that language and introduction courses are principally aimed at people who stay permanently. Many governments also believe that including asylum seekers in introduction courses would lead to raised expectations that, in many cases, cannot be fulfilled. On the other hand, many actors, for instance Eurocities, believe that the provision of educational, language and vocational courses must start as soon as possible and include asylum seekers, irrespective of whether they will be granted or refused a residence permit. They argue that achievements in the long term depend on early offers and that even in case of refusal the asylum seeker will leave the receiving society better equipped than when he or she arrived.

Clearly, the seminar’s focus upon the integration of the newly arrived reflects a recognition that successful integration in the long term often depends on the early efforts of integration. However, there may be different levels of introduction possible for different categories of migrants. Whereas permanent residents should benefit from extensive integration courses as future citizens, also temporary migrants may require some initial and basic information about their host society e.g. how to access libraries, hospital emergencies, churches, police etc. This basic information should help addressing temporary migrants’ expectations that are too high or too low, help to adapt to the customs of their new environment and avoid complete social isolation and enable them to in engaging positively in daily life with their neighbours and community. Handbooks, or pamphlets covering specific aspects of community life and general information about habits and customs in the host society, are useful examples along with welcome events organised by the host society. Such introduction offers, with a focus on reducing community tensions rather than on employability, are a good way of including temporary migrants without making far-reaching resource commitments. Again, it could be considered that for temporary migrants an employer’s contribution may be appropriate. 

The Netherlands is considering introducing a system of obtaining a basic exam on language and knowledge of Dutch society before immigrants move to the Netherlands
General principles: 
The main target groups for introductory integration programmes includes: immigrants with the perspective of staying and recognised refugees who are third country nationals. 
When appropriate and in accordance with national integration policies the target groups for introductory integration programmes may be extended to other core groups such as EU migrants, temporary immigrants, beneficiaries of subsidiary protection, asylum seekers, long established immigrants, returning nationals and ethnic or national minorities.  

Recommendations:
	Provide according to national needs, beyond the more extensive introduction programmes offered only to certain categories of newcomers, an appropriate level of introductory assistance e.g. information about daily life issues, to other groups of immigrants such as temporary or seasonal workers from third countries. 


4.
Content

Governments agree that good knowledge of the official language (or languages) of receiving countries is key to successful integration. Especially in countries where newly arriving immigrants and refugees do not yet have knowledge of the local language through colonial or other ties, language teaching has become the centrepiece of introduction efforts by governments. 

The number of hours envisaged for language acquisition varies from country to country: in Sweden, approximately 535 hours are considered necessary, and in the Netherlands 600 hours of language training are typical elements of an integration course. Most governments are aware that the educational background of participants significantly influences the level they will be able to reach during the language classes. In France, an aptitude test usually results in a recommendation that the newcomer follow between 200 and 500 course hours. In the UK, approximately 700 hours’ tuition are considered to be necessary for reaching the next higher level of proficiency, where less attention will be paid to absolute standard than to the extent of the progress made by attendees. In Denmark, the three-year introduction programme, which includes both Danish classes and labour market activation, has a scope of at least 37 hours per week on average.  

Several countries aim for introduction programmes where language classes are integrated with other, especially labour market, content. Indeed, research from the Official Report to the Swedish Government on language training indicates that participants benefit most from language training where it is placed into a context of higher education or vocational training.  Newcomers reach goals faster if they are allowed to do many things at once – programmes should run in parallel rather than sequentially. 
Integration into the labour market is in several countries also an important component of introduction programmes. Being self-sufficient and having a job increase the newcomers’ possibilities of taking part in other aspects of life and enhance the overall social cohesion. Many newcomers enter the Member States via family reunification schemes or as refugees and do therefore not have affiliations with the labour market upon arrival. Beside lack of language skills and knowledge of basic norm and values in the host society  many newcomers do not have family and friends or are not able to benefit from informal networks and contacts to get a hold on the labour market. In addition to this they may discover difficulties in having their professional skills and qualifications validated in their new country and employers may for that reason and for reasons of insecurity also be reluctant to take on immigrants and refugees. That is why some countries integrate labour-market training, job-seeking assistance, professional advice centres, partnership contracts or other initiatives to help newcomers finding a job in their introduction programme. 
In the interest of the participants’ sustained motivation, it should be avoided that people have to learn the same things over and over again. In countries with highly regulated education systems and a rigid system of qualifications it is particularly important to develop new ways of assessing the skills of newcomers, relying less on formal criteria and allowing for different kinds of experience. In this context, a survey conducted in Malmö in Sweden showed that the taxi drivers in that city were one of the city’s most highly educated occupational groups, with academic degrees in almost every subject.  Introduction courses should serve the goal of allowing every newcomer to make use of his or her full potential on the labour market, so that vital human resources will not be wasted.

Societal debates and concerns about value differences have led governments to emphasise the ‘civic’ content of introduction courses, including a knowledge of those values and principles that are considered binding. Courses should cover the fundamental elements of the constitution, such as respect for human rights, democracy, gender equality and the functioning of the political system, including opportunities for political and civil society participation. More practical elements are also considered important. For instance, the Dutch integration programme includes courses to familiarise participants with the Dutch healthcare, education and welfare systems, as well as national customs. The planned citizenship classes in the UK will include information on how to obtain services, how to access the labour market, knowledge of the different community and faith groups in the UK, and of the norms of society.  

Governments are increasingly aware that in order to be successful integration must start as early as possible, and are seeking to place ‘civic content’ at the beginning of the immigrant’s course trajectory, rather than leaving it until a later stage where his/her language skills may be more suited to complex material. For instance, Finland offers the relevant classes in the immigrants’ own language. On the other hand, governments aim to combine civic content with language teaching, a solution that is being considered for the future integration course consisting of language courses in combination with a separate orientation course offered to newcomers in Germany. 

In some cases, induction is given in a shorter space than that of a full course. For instance, in France a one-day ‘civic training day’ is part of the state’s commitment in the framework of an ‘integration contract’. This civic training day covers the fundamental rights and the main principles and values of France, as well as of French institutions. Another offer is the information day on life in France which addresses the themes of health, schooling, housing, training and employment. These one-day courses are offered in the four main languages of origin of migrants to France. 

It is important that introduction courses, including those dealing with knowledge of the society, first and foremost convey the message of a welcoming society which gives incentives to the newcomer to feel responsible for the community he or she is going to live in. With regard to values, it must be recognised that the resident population is also very diverse in terms of values and behaviours, and does not always live up to the standards presented to migrants. An introduction to values may usefully be framed as a common endeavour in which both newcomers and the receiving society must strive to meet the standards set by the country’s norms and rules.

General principles:

Introduction programmes may include different components including: language tuition, civic orientation and labour market activities and should generally be directed towards immigrants’ self-sustainability.    

Recommendations:  

	Offer civic orientation which is concentrating on core basic principles and values.


	Design introduction courses flexibly rather than relying on strict sequential models for language learning, vocational training and higher education. Allow for parallel teaching of language and labour market participation. 


	Avoid repetition in the provision of introduction courses by carefully evaluating the existing skills and knowledge of newcomers. Improve the mechanisms used for validating qualifications and experience obtained in the country of origin. Provide for tests after thoses courses in order to validate the learning level of participants. 


Good practices: 

Denmark is developing IT-based language learning programmes for home use so that language learning does not interfere with job training.

In various countries, handbooks or other information sources have been published and distributed widely, for instance by the Irish Immigration Council, by the German Integration Commissioner or by the French and Danish governments.  The UK has commissioned an immigrant led organisation to prepare a film which provides information on life in the UK.

5.
Implementation 

Difficulties in implementation and lack of resources can create problems in living up to the promise of individual programmes. Some countries face the difficulty that in less densely populated areas, it may not be possible to offer the whole range of services needed for individually targeted training. In response, municipalities may pool resources so that, as has been done in Sweden, only one municipality in a region offers special courses for medically trained personnel and engineers.

While the precise matching of introduction measures with the skills and needs of individuals are seen as essential in most countries, they also require substantial resources and administrative capacities. In Sweden, studies indicate that introduction programmes sometimes offer uniform solutions although they should be adapted to each person’s educational background and labour market prospects. For some countries with larger arrival numbers or with fewer resources, open ‘clearinghouses’ where migrants can receive individual guidance and discuss specific ‘integration plans’, without entering a complex tracking process, may be more suitable. Procedures for accessing integration offers should be simple. 

Further investments are required if introduction schemes are made compulsory. Here, the balance between the additional administrative burden imposed by compulsory schemes and the improvement in results must be kept in mind. Some governments have introduced compulsory elements into their language and introduction programmes out of concern that newcomers who do not complete the courses will need to fall back on social welfare. 

The Netherlands pioneered the idea of the compulsory ‘integration contract’ with the 1998 Integration of Newcomers Act (WIN), and Denmark and Austria also use ‘contracts’ in an adapted format. Economic sanctions in the form of administrative fines and benefit cuts are the most frequent instruments of compulsory schemes, although refusal or delay of residence permits may also be an option. Some countries use economic sanctions only where they also apply equally to natives. For instance, the UK department of work and pensions has the authority to cut benefits in response to insufficient course attendance for (native and immigrant) participants of ‘Jobseeker’ programme offers. Instead of sanctions it could be considered to use incentives. Following and completing courses could speed up the issuing of a residence permit or the elimination of a language test during the naturalization procedure (as is the case in France).

What governments ask of newcomers must be balanced with the sustained availability and quality of introduction programmes. More thought is needed on financing models for introduction measures. The Netherlands is planning to oblige newcomers to pay for the courses. A partial reimbursement is being considered after successful completion of the programme. In the UK, classes under the citizenship education programme will be free, but as in other countries this expense is controversial within government, and the department responsible is required to make a case for the long-term economic and social benefits of language instruction to immigrants. Again, the issue of the private sector’s contribution arises and will be discussed further in the future. In accession countries, the budgetary implications of introduction activities are even more salient than in current member states, and contributions from external or Community sources might be explored. 

Future decisions about scarce resources must be based on evidence rather than assumptions in order to achieve the best possible results. An empirical base must be created for policies and funding decisions. Programmes should be designed on the basis of evaluations showing what has worked and what has not worked with previous groups of newcomers. 
General principles: 

Establishment of introduction programmes for newly arrived immigrants and refugees requires allocation of sufficient resources and administrative capacity. 

Recommendations:
Aim to make policies evidence-based and integrate the results of evaluations into the policy-making process. Encourage and fund the completion of longitudinal studies on aspects of immigrant and refugee introduction, for instance the effect of compulsory measures or non-participation in introduction courses on successful integration. 
Consider that requirements asked of immigrants and refugees with respect to compulsory integration measures are consistent with the sustained availability and quality of introduction measures in particular where non-compliance imply sanctions, bearing in mind that some sanctions can not be applied to refugees.
Good practices:  
In Sweden, the Integration Board has developed a set of ‘national goals’ for the orientation programme. Each municipality and authority breaks down and formulates its goals based on the comprehensive goals for the orientation programme and carries out its own follow-up and evaluation procedures. The Integration Board assists the municipalities in designing follow-up and evaluation tools. 
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