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Preface

Local integration is a complex and gradual process with legal, economic, so-
cial and cultural dimensions. It requires efforts on both the individual and 
the receiving society. While in most countries granting of international pro-
tection is the responsibility of central governments, real integration happens 
at the local level. Many integration resources (such as housing and educa-
tion) are commonly administered by different levels of government and in 
some cases, by non-governmental agencies. Consequently, in most countries, 
integration is conceptualised as a shared responsibility of central and oth-
er levels of government and specific planning forums and processes may be 
established to facilitate partnership arrangements. Internationally, there are 
different approaches that various levels of government use in administering 
dedicated integration support programs. 

After the 2015-2016 refugee and migrant emergency response in Europe, 
integration of refugees has become ever more important. What is successful 
integration and who should be the main implementer are topical questions 
with no simple answer that fits all. It is important that integration is looked 
upon from all angles and the contribution of academia is essential in this 
respect. 

I very much welcome this publication as it provides a variety of articles on the 
link between integration and local governments. It also sheds light to various 
approaches existing across Europe at national, regional and local levels, re-
flects on lessons learned, and opens future dialogue.

I hope that this book will be of use to stakeholders, from policy-makers and 
practitioners to researchers and students, thus contributing to finding the 
 best solutions to the challenges of integration.

Giuseppe Di Caro

Representative

UNHCR Representation in the Republic of Croatia
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1. Introduction

Although large movements of refugees and migrants are not a new phenome-
non and both voluntary migration and forced displacement have been part of 
human history, the events of 2015 and 2016 set up a new scene with regard 
to migration governance in Europe and the rest of the world. Mass move-
ments of people, involving both refugees and other migrants, and generally 
described as migration crises, have severely tested the response capacities of 
the countries and regions around the globe.

The migration crisis has generated a strong scientific interest in many themes 
related to mass migrations, their causes, management, and short- and long-
term consequences for public governance, politics, policies, service delivery, 
and administration.

In the light of debates about the challenges of migrations, diversity and in-
tegration of refugees and migrants into host societies, the Institute of Pub-
lic Administration organised an international scientific conference held in 
Dubrovnik, Croatia from 11 to 14 May 2017. The conference was organised 
in collaboration with two research committees (RCs) of the International 
Political Science Association (IPSA) – RC05 (Comparative Studies on Local 
Government and Politics) and RC32 (Public Policy and Administration) – 
and under the auspices of the President of Croatian Parliament. It was sup-
ported by the Study Centre for Public Administration and Public Finance of 
the Faculty of Law, University of Zagreb, and the UNHCR Representation 
in Croatia. It hosted more than 40 participants from Europe and beyond. 

In the course of three days, many issues related to public governance, diver-
sity, mass migrations, integration of migrants, and representative and par-
ticipative governance were discussed extensively. These included the nexus 
between the European Union’s framework for the integration of migrants 
and refugees and recent developments at member states level; best practices 
and different approaches to the implementation of national integration pol-
icies at the local level; challenges of the development and implementation 
of local integration policies; the impact of migration on local and regional 
public services; the problem of coordination of different actors involved in 
the implementation of integration policies; administrative capacities of local, 
regional, and national authorities in developing and implementing migration 
and integration policies; implications and challenges that migration trends 
bring to the management of cultural diversity in local communities; and the 
role of migration in shaping the future of cities.

The majority of presented papers, upgraded, improved and corrected in line 
with the results of debates in Dubrovnik, editorial suggestions, and reviewers’ 
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requests, are published in this book. They have also been published in three 
thematic issues of the international scholarly journal Croatian and Compara-
tive Public Administration (1, 2, and 3/2018).1 The papers provide a valuable 
insight into the governance of migration and integration in different contexts 
and on different levels – European, national, and local. 

2. Mass Migrations in 2015 and 2016: 
Setting the Scene 

Migration management is one of the most urgent issues of our time. Accord-
ing to the UNHCR, by the end of 2017, 68.5 million individuals were forc-
ibly displaced worldwide as a result of persecution, conflict, or generalized 
violence.2 Large movements of people were induced by the Syrian civil war, 
the Arab spring, the disintegration of Iraq, instabilities in the Horn of Africa 
and its Great Lakes region, the armed conflict and human rights abuses in 
central and eastern Africa, and most recently by the persecution of Rohingya 
who have fled from Myanmar. So far, countries have failed to find an appro-
priate answer to the challenges of mass movements, not only to save migrants 
from death or suffering3 but also to “avoid the destructive effect that ad hoc 
responses have on political institutions and the public’s trust in them”.4 

Mass migrations in 2015 and 2016 were marked by inconsistent and differing 
national policies, with individual national approaches ranging from most re-
strictive to most generous ones. Not all EU member states were significantly 
affected by the mass arrivals of refugees and migrants. The countries that 
experienced pressure on their national systems fall under one of the follow-
ing categories: countries of first arrival, such as Greece and Italy; receiving 
countries, which include countries of Western and Northern Europe; and 
to a lesser extent (or at least within the limited time span) transit countries, 
such as Croatia and Slovenia. Each of those groups of countries had a differ-
ent approach to the governance of migrations.

1 http://www.ccpa-journal.eu/index.php/ccpa 
2 See UNHCR, Global Trends: Forced Displacement in 2017, http://www.unhcr.org/5b-

27be547.pdf. It has to be taken into account that developing regions hosted 85 % of the world’s 
refugees under UNHCR’s mandate, about 16.9 million people. 

3 As of October 2018, 2,806 migrants have died in the course of the year. Since 2014, 
28,626 migrants have died worldwide. See http://missingmigrants.iom.int/

4 United Nations General Assembly, Report of the Special Representative of the Secre-
tary-General on Migration, UN Document A/71/728, 3 February 2017. 
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The first group struggled with the mass inflow and were keen to overcome 
the rule under which the country of first entrance to the EU is responsible 
for considering the asylum application under the Dublin system. The second 
group called for ‘solidarity’ and the principle of burden sharing and required 
countries along the routes to slow down the inflow of people, while the third 
group wanted to transfer the refugees and migrants to the next country as 
rapidly as possible. Immediate measures that the EU member states and oth-
er European countries used to curb migration flows varied. Some countries 
reintroduced border controls at internal Schengen borders (Germany, Den-
mark), built fences along their borders (e.g. Hungary and Slovenia, or the 
United Kingdom that financed the fence built along the highway in Calais). 
Others opposed to what was agreed within the framework of the EU, such 
as EU relocation quotas (Hungary, Slovakia); and some eventually started 
implementing border restrictions and physical push-backs (Croatia, Serbia, 
Macedonia). 

Meanwhile, the growing number of people seeking international protection 
challenged the capacities of the asylum systems and integration institutions 
in many countries and in different ways. Those challenges were particular-
ly visible regarding the reception and accommodation conditions. Further-
more, in some countries, such as Germany, disagreements over capacity 
issues have strained relationships between national and local governments 
(Grote, 2018). The national policies have gradually become more restric-
tive, leaving many refugees and migrants trapped in transit countries which 
very often lack the reception capacities for providing even basic support and 
care. At the level of destination countries, the sheer number of refugees and 
migrants has created a backlog in processing asylum claims and put serious 
pressures on public infrastructure. In many countries still recovering from 
the recession and austerity measures, which often meant cuts to health care 
and social services, numerous newcomers have additionally burdened public 
services and amplified competition for scarce resources. These developments 
have caused or worsened public anxiety about mass arrival of the people 
who are different (in appearance, religious practices, etc.) and whose cul-
tural norms are by many seen as incompatible with European (or Western) 
culture, values, identity, and the societal ‘ethos’. Several terrorist attacks in 
European cities since January 2015 – in France, Belgium, Germany, and the 
United Kingdom – resulted in increased concerns regarding security at both 
the national and the EU level. Together with growing radicalism and rising 
xenophobic sentiments in Europe and beyond, this has led over the past 
years to (further) increasing securitization of migration, i.e., to considering 
migration only as an issue of security for the host country and associating 
immigrants and refugees with a range of problems such as social unrest and 
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criminality. As a result, the public debate on refugees and migrants has hard-
ened in many countries, in some cases apart from the objective reality of 
the country’s exposure to mass migrations.5 In some states, societal attitudes 
toward migration have triggered the rise of the political parties advocating 
for a halt of migration flows. Xenophobic and racist rhetoric seems to have 
become more socially and politically acceptable. 

Unable to provide a coherent response to mass migrations, countries have 
called upon international and regional organizations, most notably the EU 
and the United Nations (UN), to provide a plan to resolve problems and 
challenges connected with migration flows.

A high-level plenary meeting of the United Nations General Assembly was 
held in New York on September 2016 and resulted in the adoption of a 
non-binding New York Declaration for Refugees and Migrants,6 thus setting 
a new agenda for responding to large movements of migrants and refugees. 
By adopting the New York Declaration, countries that were in favour of the 
Declaration reaffirmed their commitment to upholding the human rights of 
refugees and migrants regardless of their status. The Declaration began a two-
year process of drafting and adopting two international agreements aimed at 
improving states’ response to refugees and migrants: a global compact on 
refugees, and a global compact for safe, orderly, and regular migration. 

The EU has also struggled to cope with a large number of refugees and mi-
grants. As a response to the crisis, the EU has developed a number of meas-
ures articulated around two central objectives: securing and managing its ex-
ternal borders while saving lives and protecting the human rights of refugees 
and migrants. The main policy document developed in 2015, the European 
Agenda on Migration,7 laid down the foundation for the EU to address both 
the immediate and the long-term challenges of managing migration flows. 
Immediate measures were aimed at saving lives at sea on the Mediterra-
nean route, targeting criminal smuggling networks, helping member states 
with high volumes of arrivals through relocation measures, granting protec-

5 See for example public statements of the Czech President Miloš Zeman, who has 
warned of an “organized invasion” of migrants. The Government of Slovakia stated that it would 
help with migration into Europe by receiving 200 refugees according to the EU quota, but on 
condition that they are Christians. See also the position of Visegrad countries towards migration 
and the position of the EU – Joint Statement on Migration of 15 February 2016 and Joint Declara-
tion of the Visegrad Group Prime Ministers of 8 June 2016.

6 United Nations General Assembly, New York Declaration for Refugees and Migrants, 
UN Document A/RES/71/1, 3 October 2016.

7 Communication from the Commission to the European Parliament, the Council, the 
European Economic and Social Committee and the Committee of the Regions: A European 
Agenda on Migration. COM/2015/0240 final, 13.5.2015. 
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tion through resettlement scheme, and using EU agencies (European Asy-
lum Support Office, FRONTEX and EUROPOL) to help frontline member 
states to identify, register, and fingerprint incoming refugees and migrants in 
dedicated ‘hotspots.’ Furthermore, the Agenda on Migration introduced pro-
posals for structural reforms to manage all aspects of migration in long term, 
in the area of irregular migration, external borders, common asylum policy, 
and legal migration. One of the most discussed and controversial measures, 
European Resettlement Scheme or quota system, was aimed at allowing dis-
placed persons in need of international protection to enter the EU legally, 
instead of taking irregular paths. The EU proposed two ad hoc resettlement 
schemes: in 2015, which envisaged resettlement of close to 23,000 individu-
als,8 and in 2017, which concerns the resettlement of 50,000 persons by Oc-
tober 2019.9 In practice, however, many member states – particularly those 
in central and eastern Europe – were reluctant to adhere to agreed quotas.10 
It seems that no matter how hard EU institutions try to develop a common 
approach to migration and motivate member states to produce coherent re-
sponses, member states are actually not encouraged to share the burden of 
migration management because of the asymmetrical impact of mass migra-
tions. 

Mass migrations have yet again stressed the issue of countries’ ability to in-
tegrate migrants into their society. Although integration policies remain a 
competence of the EU member states, in 2016 the Commission adopted an 
Integration Action Plan which provides a comprehensive framework to sup-
port member states’ efforts in developing and strengthening their integration 
policies (especially targeted at refuges). The Plan includes actions across all 
the policy areas that are crucial for integration, including pre-departure and 
pre-arrival measures, education, employment and vocational training, access 
to basic services such as housing and healthcare, and active participation 
and social inclusion. In practice, however, the integration of migrants and 
refugees remains a challenge all over Europe, with many pressing issues: low 
levels of employment, especially among migrant women; gaps in educational 
achievement; lack of access to decent housing; increasing risks of poverty 

8 European Council, Justice and Home Affairs Council, 20.7.2015, http://www.consili-
um.europa.eu/en/meetings/jha/2015/07/20/ 

9 European Commission, Resettlement: Ensuring safe and legal access to protection for 
refugees, November 2017, https://ec.europa.eu/home-affairs/sites/homeaffairs/files/what-we-do/
policies/europeanagenda-migration/20171114_resettlement_     

10 Hungary and Slovakia opposed the EU relocation quotas in the European Court of Jus-
tice. See Slovak Republic and Hungary v Council of the European Union, C-643/15 and C-647/15. 
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or social exclusion; raising concerns of local population over the success of 
integration measures.11

To a large extent, the issue of integration of migrants is related to diversity and 
rising complexity of social environment in the destination countries. In EU 
discourse, the meaning of diversity evolved over time. It was always a central 
value climaxing in the EU motto United in diversity that first came into use in 
2000. Initially, it referred to accepting and respecting many diverse cultures 
that exist in the member states. In order to preserve the increasing complexity 
of cultures and identities in European states, additionally potentiated by the 
EU enlargement, the EU has developed a set of non-discrimination directives 
and mechanisms. Continuing migratory flows have posed a serious challenge 
to the management of growing European diversity despite the fact that migra-
tion into the EU is not a new agenda and has had a long history. 

3. Public Governance of Migration and Integration: 
Multi-Level and Multi-Actor Approach

The governance of migration and integration has become dispersed across 
several levels of modern states (Scholten & Penninx, 2016, p. 91) – national, 
regional, and local levels, but it also includes the global and EU levels. As a 
tool for explaining these shifts in governance of migration and integration, 
the researches broadly use the concept of multi-level governance. The most 
commonly used definition of the multi-level governance is “the dispersion 
of authority away from central government – upwards to the supranational 
level, downwards to subnational jurisdictions, and sideways to public – pri-
vate networks. Under this reallocation, traditional hierarchies are being re-
shaped through linkages between stakeholders at various levels.” (Hooghe & 
Marks, 2001 and Marks & Hooghe, 2004, cited according to the Panizzon 
& van Riemsdijk, 2018, p. 2). In the field of migration and integration, the 
researchers are focused on analysing how the competences related to migra-
tion governance in multilevel contexts are dispersed among different levels of 
governments, between different governments and externally, with the private 
sector and civil society. 

The national level is traditionally the main level for setting up the state’s mi-
gration policy, as the regulation of migration is usually within the competenc-

11 Communication from the Commission to the European Parliament, the Council, the 
European Economic and Social Committee and the Committee of the Regions: Action Plan on 
the integration of third country nationals, COM (2016) 377 final, 7.6.2016.
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es of the central level government (Scholten and Penninx, 2016, p. 92). As a 
rule, it includes the regulation of the border control and entrance, the right 
of residence (including for specific categories of persons such as refugees and 
on other humanitarian grounds), the loss of right of residence, legal remedies 
and procedural safeguards, the conditions of access to the labour market, etc. 
In terms of integration policies, the national level has general competences 
to regulate issues that influence a successful integration of newcomers into 
the host society, such as antidiscrimination laws which guarantee equality in 
different aspects of life, labour laws in order to avoid illegal employment and 
discrimination at work, legal minimum wage, granting citizenship to settled 
residents, removal of legal barriers to immigrants’ civic participation, etc. 
(Martinelli, 2014, p. 9).

The regional level usually does not have broader competences in the field of mi-
gration and integration, but may have the interest in some aspects of migration 
governance which can be relevant in the context of different regional policies, 
for example regional demography, the labour market, economic development, 
and the delivery of public services (Hepburn & Zapata-Barrero, 2014, p. 4).

The local level is becoming increasingly important for migration and integra-
tion policies. Local communities were significantly affected by the inflow of 
refugees and migrants in 2015 and 2016. Although the reception of refugees 
and migrants as well as the processing of asylum claims is usually handled 
at or by the central level, the local level provides support to migrants and 
refugees after the initial reception, in terms of access to health, education, 
social welfare, housing, active labour market policy, and language trainings. 
In that, local communities, first of all those of larger cities, are developing 
local integration strategies, which in some cases can even differ then the na-
tional strategy. Some researchers describe this as a ‘local turn’ in integration 
policies (Scholten & Penninx, 2016).

The EU level is especially important in the field of asylum and irregular migra-
tion, particularly after the abolition of internal borders within the Schengen 
Area. However, the internal crises of the European project together with 
mass migrations have significantly influenced further harmonization of the 
EU migration policy. Disputes between the EU institutions and the member 
states include those regarding free movement, visa policy, the enlargement of 
Schengen, and the acceptance of refugees and asylum-seekers (Hampshire, 
2016). The EU has only recently started to develop a common framework 
for the integration of migrants, taking into account many challenges of their 
successful integration. Diversity management should ensure their identifi-
cation with the host society and, at the same time, their participation and 
engagement in all areas of social life.
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Different other stakeholders, such as civil society, the private sector, and 
trade unions also shape and influence migration and integration governance. 
Civil society actors had an especially important role in the management of 
the mass migration in 2015 and 2016, and in providing initial support to ref-
ugees and migrants along the migrant routes as well as in destination coun-
tries. After the decrease of massive arrivals, civil society organisations have 
been assisting in reception, accommodation, and long-term integration of 
refugees and migrants.

4. About the Book

The book is divided into three sections, each focusing on different aspects of 
migration, diversity, and integration governance. The first section is focused 
on the relations between diversity and public governance. The second section ex-
amines the refugee crisis and its influence on governance and public administration. 
The third section studies the integration of migrants and the consequences 
of migrations, and new tasks of public governance related to migrants’ integration.

a) Within the first section, dealing with diversity and public governance, Pe-
ter Scholten (the Netherlands) contemplates about the newest developments 
of migrant integration policies on the example of urban governance. High 
level of mobility causing superdiversity reflects mainly at the local level. The 
author draws attention to the local scene on which “generalization” of migra-
tion influences all urban policies and institutions and calls for a generic rather 
than a specific approach to new urban governance of migrations. 

Remzie Istrefi from Kosovo analyses multicultural agenda as a part of peace and 
state building in Kosovo. The promotion of multiculturalism has been a primary 
concern of the international actors and domestic authorities in the post-conflict 
period. The author has scrutinized multicultural agenda and its potentials for 
peace building and reconciliation among the divided Kosovo communities. 

Desirée Campagna from Italy and Daniela Jelinčić from Croatia direct their 
analysis to the implications of multiculturalism and interculturalism for local 
cultural policies. They propose a set of 12 indicators for evaluating the man-
ner in which these two approaches to cultural diversity (multicultural and in-
tercultural) are embedded in the three dimensions of local cultural policies 
(discourse, governance, and cultural contents). The indicators are employed to 
compare three Croatian cities – Rijeka, Osijek, and Pula – as they undergo the 
process of candidacy for the European Capital of Culture. 

Tijana Vukojičić Tomić (Croatia) discusses the challenges of diversity manage-
ment to migrants’ integration in the European Union. Her analysis begins with 
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inspecting the EU’s legal documents for the integration of migrants. She later 
accentuates diversity management in the employment of migrants and puts 
employment in the lime light of the European policy framework for migrant 
integration. She warns about the importance of political consensus and sup-
portive migration debate for successful integration of migrants. 

b) The second section starts with a paper from Turkey. Yeseren Elicin analyses 
and assesses local capacities to deal with migration influx in Istanbul. She starts 
with an analysis of the legal and administrative framework in Turkey dedicated 
to providing assistance to refugees at the local level. Finally, she turns to empir-
ically-based evaluation of managing migration and service delivery to migrants 
at the lower tier municipalities of Istanbul, Zeytinburnu, Sultanbeyli, and Sisli. 

Ana Čekerevac, Natalija Perišić and Jelena Tanasijević from Serbia have put 
social services for migrants in Serbia in the centre of their scientific interest. 
They debate about accommodation, food, clothing, psychological support, 
cash benefits and legal advice as the examples of such services, provided by 
public and civil organisations. 

Giorgia Bulli and Sorina Christina Soare from Italy identify the different ways 
immigration is understood in populist political rhetoric in the Italian case. They 
have found the Northern League (LN) to be one of the first political entrepre-
neurs of xenophobia and anti-immigration sentiments in Italy. They see the 
Five Star Movement (M5S) as an example of a political actor whose positions 
fluctuate in parallel with its attempts to synchronise political rhetoric with the 
voice of the people. 

Benedikt Speer (Austria) looks into the Austrian immigration and integration 
policies, systematising governmental measures as external and internal. While 
the former are intended to secure the borders and to curb uncontrolled migra-
tion, the latter have tried to refine legal and organisational structures for the 
integration of asylum-seekers and persons in need of subsidiary protection. 
He is of an opinion that the increasingly restrictive Government’s approach to 
immigration policy will probably continue. 

Veran Stančetić (Serbia) bases his paper on the hypothesis that coherent mi-
gration and integration policies harmonised among all governance levels, from 
the European to the local, are needed for successful management of the ref-
ugee crises. He believes that local governments are of special importance for 
policy implementation in this matter. He offers guidelines for creating a possi-
ble future policy, building on the Western Balkans’ experience.

c) The third, most comprehensive section, dealing with interdependencies be-
tween integration of migrants and public governance, begins with a paper writ-
ten by Tuan Samahon from the United States who analyses American immigra-
tion microfederalism. Competence for immigration policy traditionally belongs 
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to the federal government. At the state and local levels, the author differentiates 
between restrictionist, pro-enforcement policy and integrationist, sanctuary pol-
icy, on the right-left governance spectrum. Both the Obama and the Trump ad-
ministration have interfered with microfederal policies, being eager to strength-
en the federal position, but from different ideological and governance platforms. 

Norbert Kersting (Germany) focuses his research efforts on the question of who 
represents the interests of refugees who immigrated to Germany from Syria in 
the course of the past few years, and the interests of other migrants in Germany. 
After presenting migration statistics, he analyses 14 representative German cities. 
His conclusions are based on the data collected from a representative sample of 
citizens and all councillors from the 14 cities. Advisory boards for migrants or 
integration councils, which represent migrants, are positively assessed by citizens 
and councillors as instruments of political participation at the local level.

Iva Lopižić and Goranka Lalić Novak (Croatia) accentuate the role of de-
concentrated state administration in managing migrations and integration of 
migrants in highly centralised states with weak local government capacities. 
The authors have undertaken a comparative analysis of deconcentrated state 
administration and its tasks and role in dealing with migrations and integra-
tion of migrants in six EU countries – Denmark, France, Greece, Italy, Po-
land, and Croatia. They then use this empirical base to offer several reasons 
for broader inclusion of deconcentrated state administration in migration 
and integration policies.

Aleksandra Winiarska and Magdalena Wojno (Poland) analyse urban prac-
tices and challenges of migrant integration in the case of Warsaw, Poland. At 
the beginning, the authors look into Polish experiences with migration from 
Vietnam, Ukraine, and Chechnya. They proceed by systematising urban in-
tegration practices in Warsaw, taking into account the efforts of Warsaw gov-
ernment and the perspective of civil society organizations. The authors call 
for development of sound legal regulation and systemic governance solutions 
for the integration of migrants in Polish municipalities. 

Teo Giljević and Goranka Lalić Novak (Croatia) consider migrant integra-
tion policy as a cross-sectoral wicked problem which requires formal and 
informal coordination across governance sectors and tiers. Certain coordina-
tion structures and instruments can be used in public governance systems to 
improve the effects of integration policy. The authors analyse the Croatian 
migration and integration policies and practices. They also systematise and 
present the instruments for coordination and socio-political resources in the 
Croatian integration policy.

Helena Bauerová puts the Czech Republic migration and integration policies 
in the context of legal harmonization with the EU law. The author claims that 
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the recent migration crisis has accelerated change in the Czech integration 
policy which is at odds with the European  standards. She analyses changes 
of the Czech integration policy in the period 1993-2015, taking into account 
the relationship between the national integration policy and the EU stand-
ards. The role of local governments in implementing the integration policy is 
particularly stressed. 

The Hungarian case is analysed by István Temesi. He begins with identifying 
the main goal of the Hungarian Government, which was reducing the 2015 
migration flow over the Hungarian territory to the minimum. The Govern-
ment relied on various political, legal, administrative, and physical instru-
ments to achieve this goal. The author systematises and presents measures 
foreseen in various legal documents, concluding that restrictive asylum policy 
has been promoted in Hungary. 

Fred Lazin analyses the Israeli Case and tries to identify the lessons to be 
learned from Israeli experiences with integration of Jewish immigrants from 
the Soviet Union and Ethiopia in 1989-1992. The author has found out that 
the national government and the Jewish Agency controlled immigration poli-
cy, while local mayors had some influence over the implementation. He sees 
national demographic needs, lack of domestic work force, skilful migrants, 
and religious homogeneity as success factors of an integration policy. 

Snežana Đorđević (Serbia) looks for the best European practices in strength-
ening local government capacities for integration of migrants. She takes into 
account national regulation, policy regimes, the role of local institutions, and 
results. Several cases are analysed: Antwerp (Belgium), Midtown (Norway), 
Malmö (Sweden), and Bologna and Veneto region (Italy). The author advo-
cates for democratisation, development, ecology, security, and peace as the 
values that have to be respected when searching for best migrant integration 
practices. 

All the papers presented in this book offer important and serious arguments 
for refining the migration and integration policies, and provide a firm basis 
for improving governance and administrative capacities for dealing with ref-
ugees and migrants in European countries and beyond.

We wish to thank the UNHCR Representation in Croatia and the Croatian 
Ministry of Science and Education for their financial support which helped 
the publication of this book, and to the Institute of Public Administration, 
Zagreb, Croatia for taking over a substantial part of costs, technical support, 
and publishing efforts.  
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structurally high levels of mobility (with the recent refugee 
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1. Introduction 

Migration is primarily an urban phenomenon. It is in the city where migrants 
arrive, where they settle, go to school, find jobs, and interact with others. 
Therefore, it is also in the cities where the increase of migration-related di-
versity is manifested first of all. In fact, there is a growing number of cities in 
Europe that can be defined as superdiverse cities, or cities where people with 
a migrant background make up such a substantial part of the city popula-
tion and are so diverse that it becomes difficult to speak of distinct migrant 
minorities (Vertovec, 2007; Crul, 2016). The structural character of immi-
gration to Europe, highlighted not only by the recent refugee situation, but 
also by the high levels of intra-EU mobility and the structurally high levels of 
labour, student, and family migration amongst others, suggests that a further 
increase in the number of superdiverse cities in Europe in the coming decade 
is to be expected. 

This article discusses the implications that the changing nature of migra-
tion-related diversity holds for urban governance. Bringing together findings 
from several recent studies on cities of migration, it argues that a fundamen-
tal reconceptualisation is required regarding the governance of migration-re-
lated diversity. Firstly, it argues that rather than thinking of integration in 
the sense of coherent “national models of integration” (Bertossi, 2011), in-
tegration should be redefined as a local issue (Zapata Barrero, Caponio, & 
Scholten, 2017). If it is conceptualised as a local issue, how can proper rela-
tions between various levels of government be developed in order to prevent 
policy decoupling or policy contradictions? 

Secondly, not only does this article argue that we should go through a local 
turn in our conceptualisation of the governance of migration-related diver-
sity, it also pinpoints a specific direction in which local governance can de-
velop: mainstreaming. Borrowing from the literature of gender, disability, and 
environmental mainstreaming (Walby, 2005; Verloo, 2005), it is argued that 
the structural character of migration-related diversity in contemporary cities 
requires a structural approach embedded in generic policies. This means that 
rather than having an integration policy as a separate policy domain with 
specific target groups (minorities), migration-related diversity should be em-
bedded in an integral approach encompassing generic policy areas such as 
housing, education, and labour (Scholten & Van Breugel, 2017). 

Thirdly, the article discusses what this local turn and mainstreaming mean 
for relations between the local level and other levels of governance. Speaking 
to the literature on multi-level governance (Hooghe & Marks, 2001; Bache 
& Flinders, 2004; Scholten, 2015), this article discusses to what extent the 
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local turn in the governance of migration-related diversity has led to effective 
coordination between governance levels or rather to evidence of what may be 
described as decoupling or disjointed governance. 

The key question that will be addressed in this article is how migrant in-
tegration at the level of urban governance may be reconceptualised in the 
face of the changing nature of migration-related diversity. Besides a gen-
eral theoretical reflection on how to reconceptualise urban governance of 
migration-related diversity, two recent case studies will be discussed: refugee 
integration and the governance of intra-EU mobility. The central question 
will be addressed based on an elaborate discussion of (recent) migration 
literature, as well as on three recent research projects that have dealt with 
this question: UPSTREAM on the mainstreaming of integration governance 
(Scholten & Van Breugel, 2017), IMAGINATION on urban governance of 
the consequences of intra-EU mobility (Scholten & Van Ostaijen, 2018), and 
a comparative project called Policy Innovation in Refugee Integration (Scholten 
et.al., 2017). This article can therefore be seen as a theoretical positioning 
of the findings from these projects and a shaping of a research agenda at the 
crossroads of migration studies and public administration. 

2. Governance of Migration-Related Diversity

Taking stock of current literature on the governance of migration-related di-
versity, it becomes evident that a clear role is assumed for government, and in 
particular national government. A strong link is assumed between the issues 
of national identity, national cohesion, national welfare states, and migra-
tion-related diversity. Various scholars refer to this in terms of methodological 
nationalism (Wimmer & Glick Schiller, 2002), or what is called national mod-
els of integration (Bertossi, 2011; Bertossi, Duyvendak, & Scholten, 2015). 
Such national models involve, first of all, policies that are primarily oriented 
towards the nation. Bommes and Thränhardt (2010) argue that these para-
digms are national “not just because of their context dependency and insuffi-
cient clarifications on the conditions of generalisability (..), they are national 
because the modes of presenting and questions are politically constituted by 
the nation – states for which migration becomes a problem or a challenge” 
(ibid. 10). Similarly, Favell (2003) shows that national models of integration 
are often the product of “exclusively internal national political dynamics” or 
the “self-sufficiency” of debates on immigrant integration in politics as well 
as in migration research. Secondly, national models of integration emphasize 
that agency and collective interests are marginal dimensions in institutional 
arrangements and in the structure of public debates (Brubaker 2001, pp. 
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13–16). Instead, normative and idealistic structures, idioms, or paradigms 
are seen as the primary driving force behind policies and practices related 
to identity, citizenship, immigration, religious diversity, and so on. Thirdly, 
models tend to oversimplify policies and overemphasize their alleged coher-
ency and consistency (Bertossi, 2011). Policy practices tend to be far more 
resilient and diverse than most policy models would suggest. 

Furthermore, these national models of integration reproduce the social con-
struction of integration as a national policy problem. Favell (2003) defines 
this as the integration paradigm, or the idea that integration involves a variety 
of social, economic, and cultural “problems” related to the arrival of new-
comers within existing (nation-state, welfare state) systems. It is this para-
digm that generally provides that legitimation for nation-states to intervene 
in migrant integration and develop integration policies targeted specifically 
at migrants. 

A key question in this article is whether this conceptual apparatus of national 
models and integration is still adequate in the light of the changing nature 
of migration-related diversity. Migration-related diversity is conceptualised 
as any form of diversity (ethnic, social, political, cultural, religious, or racial) 
related to first- or second-generation migrants. The focus of this article is 
not confined to a specific form of (migration-related) diversity, as it is an 
empirical question which forms of diversity emerge as relevant and pertinent 
in specific urban settings. In fact, migration literature has revealed important 
differences between countries in terms of defining diversity, such as the race 
relations model in the United Kingdom and the United States versus the more 
ethnic and cultural conceptions of diversity in many continental European 
countries, or the recent “religionisation” of diversity. I confine myself to first- 
and second-generation migrants because when more generations are taken 
into consideration, the migration dimension of diversity becomes less clear 
(and it is very difficult to collate data on later generations). 

Furthermore, this article is particularly interested in the governance of mi-
gration-related diversity. Focusing on government already assumes a broader 
lens than focusing on national government and national migrant integration 
policies alone. Urban governance is defined as an interactive process of problem 
definition, policy formulation, and problem solving between government and 
society at the urban level. This means that urban governance includes but is 
not limited to government policies; in fact, the governance of diversity often 
involves many different types of actors. It also can, but need not necessarily, 
involve diversity policies or integration policies. In fact, one of the key questions in 
the article is whether local governments should adopt specific policies targeted 
specifically at migrants, whether they should adopt a mainstream approach 
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based on generic policies and service, or whether they should, in fact, do noth-
ing and adopt a laissez-faire approach. 

3. Methods

This article is conceptual in nature, exploring the need for a reconceptualisation 
of urban governance of migration-related diversity in the light of the changing 
nature of migration-related diversity. It does so by systematically bringing to-
gether public administration literature and recent migration studies literature, 
as well as bringing in empirical material from two recently completed Euro-
pean research projects on the governance of migration-related diversity. First 
of all, the article offers a review of recent studies on the changing nature of 
migration-related diversity and on recent developments in related policies. This 
literature will be juxtaposed with two specific bodies of literature from public 
administration (or governance) studies, literature on multi-level governance (in 
particular on local-national relations), and literature on mainstreaming (such 
as gender, disability, and environmental mainstreaming). 

Secondly, the article builds on the findings from three empirical research 
projects that have recently been completed (and all have been coordinated 
by the author). The findings from these projects will be used to substantiate 
the positioning of the article in the abovementioned literature on migration 
studies, multi-level governance, and mainstreaming. The IMAGINATION 
project (funded by JPI Urban Europe) focused on urban governance of the 
consequences of intra-EU mobility. Focusing on a variety of European cit-
ies, it provides unique and very recent material on how cities develop their 
own policy responses to migration-related diversity and how this relates to 
other governance levels. The UPSTREAM project (funded by the European 
Integration Fund) focuses on the mainstreaming of integration governance 
in a variety of European countries and cities. It also provides unique and 
recent material on how local governance responses seem to deviate increas-
ingly from what have traditionally been conceptualised as national models of 
integration. The findings from both projects have recently been published in 
book form (Scholten & Van Ostaijen, 2018; Scholten & Van Breugel, 2017). 
Thirdly, there is the project Policy Innovation in Refugee Integration (Scholten 
et al., 2017), which involves a broad comparison of recent developments in 
refugee integration strategies at the local and national level in ten European 
countries. This also provides unique and recent material regarding the extent 
to which the recent refugee situation has represented a critical juncture in 
the governance of migration-related diversity in a more general sense. 
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3.1.  The Changing Nature of Migration-Related 
Diversity in Cities

Two fundamental changes are currently taking place in the nature of mi-
gration-related diversity. One refers to the nature of migration, while the 
other refers to the nature of diversity that results from migration. The first 
transformation is that migration, or mobility in general, has become more 
structural to our postmodern lives; we live in an “age of migration” (Castles, 
Miller & De Haas, 2013). More people move, they do so more often, over 
larger distances, and for increasingly varying motives. The postmodern world 
is increasingly a world on the move. The current refugee crisis is therefore 
only the most recent manifestation of this trend towards greater mobility. 
The term crisis is confusing, as it is not something temporary, but rather 
something structural. Furthermore, migration increasingly manifests itself as 
mobility or liquid mobility, as some describe it (Engbersen, 2016). This means 
that migration can be permanent, in terms of the classical view of a migrant 
arriving, settling, and integrating, but it increasingly also seems to be tempo-
rary, with some migrants returning or moving on to other places. Especially 
in cities, there is evidence of a growing percentage of the urban population 
that is “floating”, involving a variety of different migrant types that do not 
intend to stay or do not end up staying in a city permanently. Needless to say, 
this raises a range of questions regarding integration: how can migrants who 
are floating rather than settling be integrated into society? 

Secondly, cities also face a diversification of diversity as the complexity of diver-
sity within a city population increases. Many cities have witnessed an increase 
in the city population with a migrant background, but also an increase in the 
number of different groups, with different backgrounds and different migra-
tion motives, as well as significant differences between generations and in 
terms of mixing or “hybridisation” with other groups and other backgrounds. 
Some social scientists speak in this context of superdiversity (Vertovec, 2007; 
Crul, 2016). Superdiversity involves an increase in the scale of diversity, as 
well as its complexity in terms of so many dimensions (ethnicity, colour, cul-
ture, religion, but also other dimensions that are not directly related to migra-
tion) that one can no longer speak of distinct minority groups. An increasing 
number of European cities can even be defined as majority-minority cities, 
where more than half of the city’s population has a first- or second-genera-
tion migration background (Crul, 2016). This applies to a range of cities such 
as London, Brussels, Rotterdam, and Antwerp. 

There is a growing awareness in the literature that these two transformations 
manifest themselves most clearly at the local level or in urban contexts in 
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particular. Some speak of an emergent local turn in migration studies (Zapa-
ta Barrero, Caponio, & Scholten, 2017). Yet, there seems to be no “one size 
fits all”; as a result of different patterns of migration and a diversification of 
diversity, cities may face very different forms of migration-related diversity. 
Some cities such as New York and London may indeed be majority-minority 
cities, with the majority of the city’s population coming from very different 
migration backgrounds, with migrants taking many different (low-skilled as 
well as high-skilled) positions, and with significant ongoing migration into as 
well as out of the city. Others may, for instance, have a smaller migrant pop-
ulation with one particularly sizeable migrant group that settles permanently, 
such as the Turkish population in Berlin. Some cities may also have a large 
population from many different migration backgrounds, but mostly in low-
skilled positions, such as labour migrants in Liverpool and Rotterdam who 
continue to immigrate but also emigrate out of the city once they have man-
aged to enhance their socioeconomic position. On the other hand, in other 
cities migration may be a more recent phenomenon, bringing in new migrant 
groups whose position in the city is uncertain and who themselves are not 
sure if they will settle permanently, return to their country of origin, or move 
on, such as recent refugee migration into cities such as Istanbul and Munich. 

4. Mainstreaming Urban Governance 
of Migration-Related Diversity

The changing nature of migration-related diversity discussed above presents 
not only key policy challenges at the local level, but also a fundamental need 
to rethink the governance of migration-related diversity at a more concep-
tual level. Firstly, it challenges prevailing discourses on national models and 
integration. What does integration mean when societies have become super-
diverse, who integrates into what, and what defines whether someone has 
or has not integrated into a superdiverse city? And what do national models 
mean when it is in fact at the local level that migration-related diversity be-
comes most manifest and, what is more, when there is so much variety in 
different local governance approaches? 

In public administration literature, considerable attention has been given to 
the definition of policy target groups (Schneider & Ingram, 1997). In the con-
text of traditional multicultural policies, it was assumed that policies could 
target distinct ethnic or cultural minority groups. However, the targeting of 
diversity governance becomes highly complex in the context of superdiversity 
(Vertovec, 2007). Superdiversity requires policies to move beyond the “ethnic 
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lens”, as boundaries between groups have faded to such an extent that it has 
become hard to speak of groups in the first place. This applies in particular to 
migrant communities when viewed over several generations, where hybridisa-
tion takes place not only in a social sense, but also in economic, cultural, and 
political ways (s. also Crul, 2016). 

Furthermore, the structural character of migration and the “deepening” of mi-
gration-related diversity challenge the idea that migrant integration should be 
a distinct institutionalised policy area. In this sense, it challenges the various 
ideal, typical policy models that have been developed in migration studies, 
including assimilationism, multiculturalism, universalism, and differentialism 
(Koopmans et al., 2005; Alexander, 2003; Castles, Miller & De Haas, 2013). 
In contemporary society migration-related diversity has become so structurally 
embedded in society at large that a more integral approach is required. In this 
sense, it has followed a path very similar to that of the policy issue of gender 
emancipation, but with a delayed policy path. 

Here the notion of mainstreaming comes in as an alternative mode of gov-
ernance of migration-related diversity. Mainstreaming refers to an amalgam 
of efforts to abandon target-group-specific policy measures and to coordi-
nate integration measures as an integral part of generic policies in domains 
like education, housing, and employment. Mainstreaming strategies involve 
intercultural policy approaches that speak to the entire diverse population 
and involve multiple policy stakeholders besides the nation-state, including 
NGOs and other levels of government. In relation to the literature on super-
diversity, mainstreaming can be understood as a response to the impossibility 
of carving out target groups in a setting characterised by a diversification of 
diversity or superdiversity. Not only would there be so many migrant groups 
that selecting specific groups would become infeasible, the diversity within 
and between groups would increase and in some settings (especially urban 
ones) migrants would make up more than half of the population (thus no 
longer really being minorities). 

Mainstreaming has been in use as a concept in gender studies since the early 
2000s (Walby, 2005; Verloo, 2005) and later also began to be used in disabil-
ity (Priestley & Roulstone, 2009; Seddon, Lang, & Daines, 2001) and envi-
ronment studies (Dalal-Clayton & Bass 2009; Nunan, Campbell, & Foster, 
2012). In these studies, several key aspects of mainstreaming are defined. 
First, there is the substantive aim of, as Verloo describes it for gender: “the 
incorporation of all gender and women’s concerns into general policymaking” 
(2005, p. 13). This implies that gender, disability, and environmental con-
cerns would previously have been taken as overly specific concerns: specific 
to women, disabled people, and those directly involved in environmental pol-
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icies. Various scholars point out this may have inadvertently contributed to 
stigmatisation or even forms of exclusion (especially of the disabled), as well 
as to ignorance of concerns about the environment amongst the broader pop-
ulation. In an effort to connect this to “mainstream” public administration 
theory, this dimension of mainstreaming (from specific to generic policies) 
speaks to the literature on target group constructions (Pierce, 2014; Schnei-
der & Ingram, 1997). This literature draws attention to the implications of 
target group constructions for political decision-making and for policy de-
sign. Whereas for some groups there are political incentives for politicisation 
and the allocation of burdens (those seen as deviants) or benefits (depend-
ents), for others there are incentives for depoliticisation and the allocation of 
burdens (advantaged) or benefits (contenders). Mainstreaming would then 
be about avoiding such effects of target group construction by targeting the 
whole of society rather than specific groups by particular policies. However, 
whether mainstreaming does indeed evade target group constructs altogeth-
er has not been studied thus far. 

A second dimension of mainstreaming that can clearly be found in gender, 
disability, and environmental studies refers primarily to the governance of 
general awareness of issues like gender, disability, and environment. This di-
mension is clearly manifested in the definition of gender mainstreaming used 
by many scholars (in fact, it is derived from a Council of Europe report from 
the late nineties): “the (re)organisation, improvement, development and evalu-
ation of policy processes, so that a gender equality perspective is incorporated 
in all policies at all levels and at all stages, by the actors normally involved in 
policy-making” (Walby, 2005; Verloo, 2005). This refers to how mainstreaming 
involves a multiplicity of stakeholders across levels as well as between differ-
ent organisations. This speaks to governance literature. In particular, it signals 
the relevance of concepts like multi-level governance (Hooghe & Marks, 2001; 
Bache & Flinders, 2004; Piattoni, 2010) and poly-centric governance (Rhodes, 
2000) for the study of mainstreaming as a phenomenon that applies to various 
levels of government (vertically), as well as to various types of stakeholders in 
the policy process (horizontally). This literature describes a trend away from 
the state-centric ways of coordinating integration policies (horizontal concen-
tration of competencies in one department and top-down coordination at the 
national level) towards more poly-centric ways of coordinating integration pol-
icies (horizontal fragmentation of competencies and a more multi-level govern-
ance approach). This aspect of multi-level or poly-centric governance will be 
discussed in greater depth in the following section. 
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5. Between Multi-Level Governance 
and Decoupling

The local turn in migration studies and the emergence of mainstreaming as 
a governance strategy raises a range of questions regarding the relation be-
tween the local level and other levels of governance. The literature on gov-
ernance in multi-level settings defines various ways of configuring relations 
between government levels. Scholten (2015) brings these different ways to-
gether in a typology that distinguishes between four ideal type configurations 
of relations between government levels: centralist (top-down and state-cen-
tric), localist (bottom-up, with local governments taking an entrepreneurial 
role in relation to other policy levels), multi-level governance (adequate ver-
tical relations between various levels), and decoupled (policies at different 
levels that are barely mutually coordinated). 

The local turn in migrant integration policies seems to have several implications 
in terms of vertical relations between national and local governments. Under the 
centralist model, local governments would play a role, but this would be confined 
primarily to policy implementation. Indeed, in many countries we find top-down 
structures for policy coordination. In France, policy coordination is strongly 
state-centric and countries including Sweden, Denmark, and the Netherlands 
have long had strong national policy coordination frameworks. The way funds 
are distributed and allocated is often indicative of the division of labour between 
the national and the local level. Even in the UK, a country with relatively active 
local actors, significant funds are allocated from the national level (including 
funding for courses in English for speakers of other languages). 

However, many studies suggest that the top-down or centralist model has be-
come much less applicable to the practice of migrant integration policy-mak-
ing in many European countries (s. also Entzinger & Scholten 2014). Local 
integration policies tend to differ from national policies in various respects. 
Caponio and Borkert (2010, p. 9) even speak of a distinctly “local dimension 
of migrant integration polices”. Some scholars argue that local policies are 
more likely to be accommodative of ethnic diversity and work together with 
migrant organisations, due in part to the practical need to manage ethnic 
differences in a city (Borkert & Bosswick, 2007; Vermeulen & Stotijn, 2010). 
Thus, in contrast to the often symbolic tendencies of national policies, local 
policies are driven by pragmatic problem-solving (Poppelaars & Scholten, 
2008). For instance, cities might work more closely with migration represent-
atives and organisations than would a national government. Cities may also 
be more inclined to accommodate and support cultural and religious activi-
ties of minorities in response to migrants’ needs and demands. 
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Others contend that, rather than being characteristically more accommo-
dative, local policies are driven by specifically local factors in very different 
directions. Significant variation in local policies may therefore be expected. 
Mahnig (2004) concludes that local integration policies in Paris, Berlin, and 
Zurich have very much responded to local political circumstances, often in 
ad hoc ways and leading to accommodation in some instances and exclusion 
in others. According to Alexander (2003), differences in local social situ-
ations have triggered different policy responses, with some cities adopting 
more of a culturalist and others more of a socioeconomic approach. A recent 
study of integration policies in Amsterdam and Rotterdam has found that 
these two cities within the same country and with similar migrant popula-
tions produced very different policy outcomes in terms of migrant integra-
tion. Rotterdam stressed work and housing, whereas Amsterdam was much 
more oriented towards promoting intercultural relations (Scholten, 2015). 
In other studies (e.g., Garbaye, 2005), a key factor identified as a trigger 
of specifically local responses is the political mobilisation of migrants at the 
local level. Garbaye (ibid.), for example, found more significant political mo-
bilisation and ethnic elite formation in Birmingham than in Lille. This could 
not be explained only by the differences between the groups involved (mainly 
South Asians in Britain and North Africans in Lille). Another factor was the 
difference between the liberal British citizenship regime and the openness of 
the local labour party towards ethnic elite formation compared to the French 
citizenship regime, which had barred access to many Maghrebi, and the local 
socialist party, which had remained very restrictive in admitting migrants to 
local political elites.

Thus the local turn of integration policy holds a number of implications for 
multi-level governance. In some cities, it has led to what may be described 
as a decoupling of national and local policies. Policies at these levels were 
not mutually coordinated and sometimes sent very different policy messages 
to the same policy target groups. Poppelaars and Scholten (2008) speak, in 
this respect, of national and local policies being “worlds apart” in the Nether-
lands, because of their divergent logic regarding policy formulation (politici-
sation at the national level and pragmatic problem-solving at the local level). 
Similarly, Jørgensen (2012) observes a growing disconnect between national 
and local integration policies. 

In other situations, more localist types of relations have emerged. Local gov-
ernments have become increasingly active in what has been described as 
vertical venue shopping (Guiraudon, 1997). This refers to efforts by local gov-
ernments to lobby for policy measures at the national (and increasingly also 
European) level. Scholten (2015) cites the example of the city of Rotterdam, 
which managed to get a special law passed at the national level, allowing it 
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to adopt stricter policies aimed at spatial dispersal of migrants in the city. 
The city has also been active at the European level, lobbying for integration 
measures for intra-EU labour migrants. Establishment of networks among 
European cities has become a particularly powerful strategy for vertical ven-
ue shopping in the field of migrant integration. 

In contrast to the examples above, which fit the localist or decoupled types 
of relations, institutionalised relations between national and local govern-
ments have evolved in several countries over the past decade towards our 
definition of multi-level governance. Germany, in particular, has established 
multi-level venues for the coordination of integration policies, with a key role 
for national integration conferences. These conferences bring together actors 
from various government levels as well as non-governmental actors to align 
efforts to promote integration. The UK’s tradition of coordinated vertical 
relations includes its delegation of policy coordination at the national level 
to the Department of Communities and Local Government. Even France, a 
country known for its state-centric approach, has developed dedicated struc-
tures for organising relations with local governments. Although this is often 
not framed explicitly in terms of coordinating migrant integration policies 
(still reflecting the French colour-blind, republicanist approach), integration 
clearly plays a role in France’s so-called Urban Social Cohesion Contracts 
and Educational Priority Zones. These allow the Parisian government to 
adopt a tailored, localised approach within the context of national policy. 
The government of the Netherlands has established a “common integration 
agenda” for national and local governments, though it appears to have been 
rendered hollow by a lack of central funding. 

6. Refugee Integration

The refugee influx into many European cities in 2015 and 2016 posed a key 
challenge in terms of urban governance of migration-related diversity. What 
has been referred to in policy discourse as the refugee crisis is, in the light of 
superdiversity and liquid mobility, a crucial test of the trend towards main-
streaming integration governance in Europe. To what extent have countries 
embedded (refugee) integration into an integral and structural approach 
embedded in generic policy areas such as housing, education, and labour? 
Or has the refugee situation been a critical juncture, altering the path of de-
velopment of the governance of migration-related diversity, for instance to-
wards more group-specific and ad hoc measures? And to what extent has the 
refugee situation had a broader impact on the governance of migration-re-
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lated diversity in more general terms, or should the governance of refugee 
integration be seen as a separate policy area of its own? 

The research project Policy Innovation in Refugee Integration shows that gov-
ernments did revise their migrant integration strategies more broadly in re-
sponse to the challenge of refugee integration (Scholten et al., 2007). How-
ever, they did so following somewhat different paths. There clearly is no 
single coherent innovative European strategy regarding refugee integration. 
Because of different problem situations (problem pressure or a sense of ur-
gency), different problem perceptions (whether a country is a settlement or a 
transit state), as well as different policy traditions (such as countries with spe-
cific integration policies versus those with mainstreamed approaches), cities 
and countries responded differently. As a consequence, it seems that the 
refugee crisis has had a structural effect on the development of integration 
governance in European countries.

However, there is variation in terms of governance strategies adopted in 
the ten country cases we examined: specific measures (Germany, Austria), 
mainstreamed measures (almost all countries), laissez-faire (Italy and to some 
extent the UK), differentialism (Austria and to some extent Germany), and 
even no policy innovation (Italy and to some extent the UK). Nonetheless, 
there is evidence of a clear pattern. Almost all countries have primarily cho-
sen a mainstreamed approach, adopting generic measures to achieve positive 
integration outcomes. This means that refugee integration was embedded in 
generic policy instruments such as language training, existing health services, 
access to regular education facilities, and access to existing housing stock. 
Putting this in perspective of (past) experiences with integration of other 
migrant categories, this marks a clear change. Rather than treating refugees 
(or Syrians, Eritreans, Afghans, and so forth) as a group or a distinct and 
separate category, this time refugees were approached more integrally. 

However, in various cases this mainstreamed approach was combined with 
more ad hoc specific measures. Examples are intercultural teams in Austria 
that help schools to provide instruction in the immigrants’ native languages 
in cases where this is really necessary, the MORE project to help refugees 
get access to higher education in Austria, and the komvux schools in Sweden 
that provide additional training for refugees to enable them to join regular 
education. Sometimes such measures are not ad hoc but structural, such as 
transition classes in the Netherlands. The project findings also suggest sever-
al explanations for the variation between the countries, ore more specifically, 
for why a case country is more or less inclined to combine a mainstreamed 
approach with specific measures. The fact that especially countries like Swe-
den, Germany, and Austria opted for relatively many specific measures sug-
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gests that the more urgent the problem is, the more a country requires spe-
cific measures. Furthermore, the broader integration tradition of a country is 
relevant to whether or not specific measures are adopted. Finally, the degree 
of labour market regulation (and enforcement) correlates with the need for 
specific measures; the more highly regulated the labour market is, the more 
specific measures are required to make sure that refugees can actually access 
the labour market.

Speaking to the literature of multi-level governance, there seems to have been 
a strong move from the state-centric modes that would have traditionally typ-
ified migrant integration policies (Favell, 2003) to more obviously multi-level 
governance in which the local level acquires a much more prominent role 
(see also Zapata-Barrero, Caponio, & Scholten, 2017). Moreover, innova-
tive projects or “experiments” at the local level often make their way into 
national policies and thus promote policy change. This was clearly the case in 
Austria, where many promising practices were initiated in Vienna but also in 
the Netherlands, where many projects were initiated in larger cities such as 
Rotterdam, Utrecht, and Amsterdam. This local entrepreneurship seems to 
be a consequence of problem urgency in cities. It is primarily cities that face 
the challenge of integrating significant numbers of refugees; therefore, it is 
also at that level that the need to develop effective projects is felt most con-
cretely. Also, the role of the local level is essential in the absence of a clearly 
articulated national strategy of refugee integration. This applies to Italy but 
also to some extent the UK, where most governance strategies of refugee 
integration concentrate on the local level, or even the community level. 

However, in various cases we have also seen that local policy initiatives have 
not always fit within national policy frameworks, in some cases even leading 
to situations of decoupling between policy levels. In the Netherlands, for 
instance, city governments in particular have developed comprehensive pro-
grammes that include assistance to refugees in their civic and labour-market 
integration, while this is not in line with the official national philosophy that 
stresses individual responsibility. Dutch policies in these domains aim to en-
courage refugees’ self-reliance and participation, while officials at the local 
level claim that this is in most cases too unrealistic to demand of refugees in 
the first few months following their arrival. In most cases, however, it appears 
that national level governments accept local innovation, even when it con-
tradicts official policy imperatives. Together with the fact that local govern-
ments are facing the refugee integration challenge more directly, this relative 
freedom to innovate has led to a diverse set of local approaches that in many 
cases form a substantial part of the integration measures of a country.
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7. Intra-EU Mobility

Whereas attention is currently devoted mostly to refugee immigration, the 
most substantial migration type in Europe over the last decade has been 
intra-EU mobility. Coping with growing numbers of mobile EU citizens (es-
pecially those moving from Central and Eastern European countries like Po-
land, Bulgaria, and Romania to Western European countries such as Germa-
ny, France, the Netherlands, and the UK) was perhaps the key motive behind 
Brexit: the decision taken by the UK to leave the European Union. Here too, 
we see one of the two fundamental transformations mentioned above (liquid 
mobility) clash with established institutions that have not sufficiently adapt-
ed to this transformation (lack of orientation towards the inclusion of mobile 
EU citizens). What implications has intra-EU mobility had for urban govern-
ance of migration-related diversity, both in terms of mainstreaming (or lack 
thereof) and (the presence or absence of) multi-level governance? 

One of the cornerstones of the development of the European Union is the 
principle of free movement within the EU. The EU has created an unprece-
dented area in which not just capital, goods, and services, but also people can 
move around relatively freely. This freedom of movement is guaranteed by 
EU law and enshrined in the principles of the Lisbon Strategy, with the ob-
jective of creating “more and better jobs, by reducing obstacles to mobility”. 
Particularly following the EU enlargements of 2004 and 2011 with a number 
of Central and Eastern European (CEE) countries, the scale of EU mobility 
has grown significantly. Migration from EU member states in Central and 
Eastern Europe (CEE) has evolved into one of the main migration flows 
within Europe (Black et al., 2010); more than 2.2 million people from Poland 
were engaged in international migration or mobility between 2004 and 2007 
(Gorny et al., 2009). This contributed to a “new face” of East–West migration 
in Europe (Favell, 2008; Favell & Recchi, 2010). 

The EU’s most fundamental concern regarding this free movement is guar-
anteeing labour mobility, enhancing the flexibility of European labour mar-
kets, and strengthening the European Single Market by removing “barriers”, 
“obstacles” and “hindrances” that frustrate the flexibility of European labour 
markets (European Commission, 2002; 2004; 2007, p. 4). Removing these 
barriers also means that EU citizens are not perceived as migrants under 
EU law, but as mobile workers (Favell, 2008; Guild & Mantu, 2011). This 
implies that mandatory measures are perceived as illegitimate disturbances 
of the EU principle of free movement, in contrast with EU policies aimed at 
Third Country Nationals (TCNs), migrants from outside the European Un-
ion, who still need to meet specific requirements to get access to work and 
residency in the EU. 
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However, this “new face” has caused contestation, mainly related to the im-
plications of free movement within Europe for both the destination area and 
the areas of origin. In France, the “Polish plumber” played a significant role 
in the rejection of the EU constitution in 2005, in Sweden there are fierce 
debates around “new” beggars and homeless people (Favell, 2008), and the 
Dutch vice prime-minister called for a “Code Orange” to increase aware-
ness of the “shady sides” of free movement (Scholten & Van Ostaijen, 2018). 
Contestation came in particular from the local level (ibid.), where the inte-
gration consequences of intra-EU mobility became most manifest. For cities 
such as Rotterdam and London, the differences between intra-EU and TCN 
migration were considered slim in terms of social and economic inclusion. 

In academic literature, contestation has emerged regarding the conceptualis-
ation of free movement within the EU. From a political science perspective, 
EU mobility is the embodiment of the new political context created by the 
European Union, with mobile EU citizens as new Europeans (Boswell and 
Geddes, 2010). From an economic perspective, the importance of free move-
ment for the functioning of the internal market is stressed. This involves is-
sues such as dequalification, exploitation, and exclusion (Favell, 2008). From 
a sociological perspective, free movement within the EU is conceptualised 
as a specific form of migration, with a range of differences depending on 
settlement and attachment (Engbersen et al., 2013). This involves specific 
challenges for destination and origin areas as well as for the migrants them-
selves. Finally, from a governance perspective attention has been drawn to 
the complexities in the management of EU mobility, including the discrep-
ancies in labour market regulations in different EU member states, as well as 
discrepancies between governance approaches between individual countries 
and between EU, national, and local levels of governance (Scholten et al., 
2017). 

Once again, the urban level plays a key role in this regard. The EU’s “obsta-
cle-free” mobility perspective conflicts with the perception of local author-
ities in European municipalities and national ministries. Previous research 
has shown that, for instance, Dutch authorities positioned labour mobility 
by historical references as labour migration and European mobile workers as 
labour migrants (Van Ostaijen,  2017). This evolved into several policy actions 
of national ministers, requiring the attention of the European Commission 
because “this type of immigration burdens the host societies with consid-
erable additional costs” (Mikl-Leitner et al., 2013). It shows a paradigm 
conflict between the European Commission versus its member states and 
local municipalities regarding free movement, or as European Commission 
Vice-President Viviane Reding acknowledged at the Conference for Mayors 
on EU Mobility at Local Level in Brussels (2014): “Your debates confirm that 
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there is not just simply one single perspective on free movement. There are 
a variety of experiences. Depending on where you are, in which country, 
in which region, in which city, you face different needs. You face different 
challenges and different opportunities. Your experiences on the ground are 
diverse and so are your policies” (Scholten & Van Ostaijen, 2018, p. 128).

Consequently, here we see another sign of the failure of mainstreaming or 
structural adjustment of Europe’s institutions to the emergent reality of mi-
gration and diversity. The EU’s preoccupation with the free movement para-
digm for economic reasons has led to a failure to connect with local (urban) 
concerns about the inclusion of mobile EU citizens. Interestingly, this did 
not only become a key concern in multi-level relations between cities, coun-
tries, and the EU (long before Brexit), but also plays pervasive role in our 
language regarding intra-EU mobile citizens. Are these mobile citizens or 
migrants; should there be only generic economic policies or also integration 
policies? 

8. Conclusions

Bringing together literature from public administration and from migration 
studies, this article makes the case for a reconceptualisation of the governance 
of migration-related diversity. It shows how two fundamental transformations 
in the nature of migration and diversity are challenging urban governance in 
Europe. It shows that Europe is experiencing a transformation towards struc-
turally high levels of mobility (with the recent refugee situation as only the 
most recent manifestation), contributing to a further increase in the complex-
ity of diversity: superdiversity. Whereas the EU and national levels receive the 
greatest attention in terms of political debate, it seems to be the local (urban) 
level in particular that faces these challenges most concretely. The article there-
fore calls for a local turn not only in policies themselves, but also in the study 
of migration and diversity. 

Mainstreaming is identified in this article as a promising governance strate-
gy for cities to devote greater structural attention to issues of diversity and 
migration. It reflects the generalisation of migration as a phenomenon that 
influences all policies and institutions in a city, and calls for a generic rather 
than a specific approach. It is all about mobility and the diversity-proofing of 
generic policies and institutions.

However, two specific challenges studied in this paper (as cases) do not pro-
vide much proof that such a mainstreaming approach is being implemented 
effectively. The issue of refugee integration still receives far less attention 

Migrations, Diversiti, Integration...-za tisak.indd   57Migrations, Diversiti, Integration...-za tisak.indd   57 05-Mar-19   2:16:11 AM05-Mar-19   2:16:11 AM



58

Peter Scholten

than the regulation of refugee migration, and many of the integration meas-
ures for refugees seem to be ad hoc and temporary, as if this does not involve 
a structural migration group. The issue of intra-EU mobility also shows some 
of the reluctance of governments to develop integrationist approaches and to 
respond to structural mobility within a complex multi-level setting, in which 
the EU holds on to free movement while cities are more concerned about 
social inclusion.

The discussion in this article makes it clear that much work is still needed 
for today’s cities of migration to face the challenges and opportunities of mi-
gration and diversity. Mainstreaming as a governance strategy provides clear 
opportunities for doing so, but the political contestation of migration and the 
complexity of multi-level governance in this area are clear obstacles to such 
an approach. In the meantime, Europe’s cities will remain vulnerable as they 
have inadequately adjusted to the emergent realities of liquid mobility and 
superdiversity.
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BEYOND MIGRANT INTEGRATION POLICIES: RETHINKING URBAN 
GOVERNANCE OF MIGRATION-RELATED DIVERSITY

Summary

The key question addressed in this article is how to reconceptualise migrant in-
tegration at the level of urban governance in the face of the changing nature of 
migration-related diversity. There is a growing number of cities in Europe that can 
be defined as superdiverse cities, or cities where people with a migration background 
make up such a substantial part of the city population and are so diverse that it be-
comes difficult to speak of distinct migrant minorities. This article discusses the im-
plications the changing nature of migration-related diversity has for urban govern-
ance. First, it argues that rather than thinking of integration in the sense of coherent 
national models of integration, integration should be redefined as a local issue. If it 
is conceptualised as a local issue, how should proper relations be developed between 
various levels of government in order to prevent policy decoupling or policy contra-
dictions? Secondly, not only does this article argue that we should go through a 
local turn in our conceptualisation of the governance of migration-related diversity, 
it also pinpoints a specific direction in which local governance can develop: main-
streaming. Borrowing from the literatures of gender, disability, and environmental 
mainstreaming, it is argued that the structural character of migration-related di-
versity in contemporary cities requires a structural approach embedded in generic 
policies. Thirdly, the article discusses what this local turn and mainstreaming mean 
for relations between the local level and other levels of governance. Speaking to the 
literature on multi-level governance, it discusses to what extent the local turn in the 
governance of migration-related diversity has led to effective coordination between 
governance levels, or rather to evidence of what may be described as decoupling or 
disjointed governance.

Keywords: migration, integration, urban governance, mainstreaming, multi-level 
governance
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This article explores how multiculturalism has been conceived as 
part of peace- and state-building processes in post-conflict Koso-
vo. Following the 1999 NATO intervention, the United Nations 
established an international civilian presence known as the Unit-
ed Nations Mission in Kosovo (UNMIK). After the declaration 
of independence in 2008, UNMIK remained present and the 
Kosovo authorities gained the support of the European Union 
and other international organisations. The promotion of “mul-
ticulturalism” was and continues to be a primary concern of the 
international presence as well as the Kosovo authorities. The aim 
of this paper is threefold: to analyse the modalities for instituting 
the multicultural agenda as part of peace- and state-building pro-
cesses, to analyse if multiculturalism can be achieved in the daily 
life of communities facing a great divide as a result of the conflict, 
and to establish if the implementation of the multicultural agen-
da has created conditions for lasting peace and reconciliation 
among the Kosovo communities.
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1.  Introduction

Multiculturalism has a variety of meanings; it is understood differently by 
different people and its meaning is subject to a range of situations. Multi-
culturalism may refer to a demographic fact (Kallen, 1924; Handlin, 1951; 
Gordon, 1964), to new philosophical ideas (Kymlicka, 1989), or to a pub-
lic policy by a government or institutions towards a diverse population 
(Grassby, 1973; Moran, 2011; Guo & Wong, 2015). Multiculturalism has 
been used to characterise the moral and political claims of a wide range of 
marginalised groups, including African-Americans (Glazer, 2003), women 
(Mookherjee, 2009), the LGBT population (D’Andrea & Heckman, 2008), 
and people with disabilities (Ferguson, Ferguson & Taylor, 1992). Multi-
culturalism is also used to reflect multipluralism in a society, which might 
stem from the coexistence of long-standing minority groups, or it might be 
a result of the migration of people of different cultures, religions, languag-
es, and origins. 

The term multicultural agenda refers to the national strategies used to define 
the terms of relationship between different cultural communities. It proposes 
an equal dialogue between these communities to arrive at principles of ac-
cess, equity, and social justice. It thereby delivers equality in the public arena 
and social cohesion for all. Its core principle is the notion of equality between 
all cultures within a given territory (Mahajan, 2002, pp. 120-133).

Recently, the institution of the multicultural agenda has been linked with 
international efforts in post-conflict situations to establish conditions for the 
coexistence of vulnerable communities – formerly parties to the conflict. The 
efforts of the international presence in Kosovo exemplify this situation.

Several sources and related literature on demography provide evidence that 
there has historically been a long-standing presence of different minority 
groups in Kosovo. However, the same sources provide evidence that there is 
uncertainty about the size and ethnic composition of the population of Koso-
vo (Malcom, 1999, pp. 24–44). In particular, it is difficult to estimate the 
population size and composition before the 1998–1999 conflict, because no 
census was conducted in the 1990s and because of migration streams during 
the 1990s, which were significant but inadequately recorded (Malcom, 1999; 
Brunborg, 2002). Based on the 2011 population and housing census, Koso-
vo has an estimated population of 1.8 million (World Population Review, 
2017). The 2011 census recorded 1,739,825 residents in Kosovo, disaggre-
gated by ethnicity as follows: 92.2% Albanians, 1.5% Serbs, 1.6% Bosniaks, 
0.6% Gorani, 0.5% Roma, 0.6% Egyptians, 0.9% Ashkali, 1.1% Turks, and 
0.6% declared as “others” (Kosovo Agency for Statistics, 2012). The numbers 
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and ethnic distribution of the Kosovo population differ depending on the 
reporting agency (Petersen, 2013). 

Ethnic relations between majority and minority communities living in Koso-
vo continue to play hostage to widespread ethnically-based human rights vi-
olations of the past, which culminated in large-scale deaths, thousands of 
missing persons, political prisoners, war crimes, and crimes against human-
ity. During the 1998–1999 conflict, Serb forces engaged in indiscriminate 
killings, forced displacement, and ethnic cleansing of the Albanian popula-
tion. Other doc umented forms of gross human rights violations committed 
by Serb forces during the Kosovo conflict involve rape and sexual assault, 
torture, cruel and inhuman treatment, the use of human shields, and placing 
civilians at risk of harm (Stan & Nedelsky, 2013, pp. 266–272). The after-
math of the war has been marked by harassment and intimidation, including 
severe beatings, abductions, and murders of Serbs and Roma, who were per-
ceived by ethnic Albanians as having been willing collaborators in Serb-per-
petrated abuses (Human Rights Watch, 1999). The legacies of the past and 
conflict-related property disputes continue to affect the relations between 
Serbs and the Albanian community. Past violence in Kosovo has been based 
on ethnic lines; the (absence of) relations between the communities today 
is related to ethnic lines. Therefore, the issue of dealing with differences in 
the peace-building process has become a necessary ingredient in overcoming 
ethnic division in Kosovo. 

Armed conflicts have both general and specific causes. Attempts at dealing 
with past conflict and prevention of conflict recurrence must therefore at-
tempt to address both: the generic conditions that make societies prone to 
armed conflict and the potential catalysts that might imminently translate 
into a propensity for the recurrence of conditions that can constitute a back-
ground for further violence. In international relations different methods and 
legal bases have been developed to deal with conflicts. International assis-
tance in preventing conflict recurrence and a renewal of hostilities between 
parties formerly in conflict is divided into two main categories: short-term 
and long-term preventive measures (Zaagman, 1996, pp. 29–39). Short-term 
preventive measures relate to containing a crisis or preventing it from esca-
lating into armed conflict, while long-term measures aim to address the root 
causes of latent conflicts. The measures most often used to address the root 
causes of a conflict involve establishing a legal framework that integrates 
international human rights standards and equality for all, instituting multi-
culturalism and multiethnicity as a constitutional category, assisting democ-
ratisation, establishing the rule of law, building civil society, and monitoring 
human rights violations. Very often in post-conflict societies all these meas-
ures are materialised by means of integrative processes into international and 
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regional organisations, as well as the membership of these organisations in 
the monitoring mechanism of human rights treaties. 

Multicultural approaches and policies vary widely all over the world, ranging 
from the advocacy of equal respect for the various cultures in a society to 
a policy of promoting the maintenance of cultural diversity and policies in 
which people of various ethnic and religious groups are addressed by the 
authorities as defined by the group to which they belong. These approaches 
are instituted as a constitutional category and subsequently followed by oth-
er national legislation and policy measures; i.e., decentralisation processes, 
use of native language, access to education, and freedom of religion. In the 
aftermath of the Kosovo conflict some of these measures were undertaken by 
the international community and some were subsequently undertaken by the 
Kosovo authorities. The sections below will exemplify these developments 
and their (lack of) implementation in practice. 

2.  Multicultural Agenda by International Actors: 
Peace-Building Through Multiculturalism

After the NATO intervention had ended, the United Nations established 
an international civilian presence known as the United Nations Mission in 
Kosovo (UNMIK), with an extensive mandate to administer Kosovo (UN 
SC Resolution 1244). UNMIK is a peace-building mission with the aim of 
creating conditions in which all communities can enjoy relative peace, while 
allowing the final political status of Kosovo to be resolved. Among other 
things, UN SC Resolution 1244 which established the UNMIK provides the 
protection and promotion of human rights (UN SC Resolution 1244, sec. 
j) and assures the safe and unimpeded return of all refugees and displaced 
persons to their homes in Kosovo (UN SC Resolution 1244, sec. k). The 
resolution does not specifically mention the situation of communities living 
in Kosovo. UNMIK’s commitment to respecting the rights and interests of 
minority communities led to the establishment of a multicultural agenda that 
was manifested in a newly established legal framework and later reflected in 
political negotiations as part of the final status settlement (Stahn, 2001). The 
UNMIK-promulgated Constitutional Framework for Provisional Self-Gov-
ernment in Kosovo (Constitutional Framework for Provisional Self-Govern-
ment in Kosovo, 2001) sets out extensive rights for minority communities. 
Chapter 4 of the Constitutional Framework provides that: “Communities 
and their members shall have the right to: (a) use their language and alpha-
bets freely, including before the courts, agencies, and other public bodies 
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in Kosovo; (b) receive education in their own language; (c) enjoy access to 
information in their own language … (i) provide information in the language 
and alphabet of their Community, including by establishing and maintaining 
their own media…(o) be guaranteed access to, and representation in, public 
broadcast media, as well as programming in relevant languages…” (Consti-
tutional Framework for Provisional Self-Government in Kosovo, 2001, Chap. 
4). The rights guaranteed to minority communities under the Constitutional 
Framework go far beyond international standards and indeed those that ap-
ply in other countries, as the standards appear to apply to all communities, 
at all times, and in all places in Kosovo. Consequently, the rights granted 
have at times been almost too broad in scope to be effective, particularly in 
the Kosovo post-conflict setting. For example, the right granted to every-
one under the Constitutional Framework to “receive education in their own 
language” was actually impossible to implement in practice. This right as 
provided in the Constitutional Framework did not give any indication of its 
limitations; i.e., as drafted, it would require that every person belonging to 
a minority group be able to exercise their right to having all education up 
to university level delivered in their native language. Similarly, the right to 
“use their language and alphabets freely, including before the courts, agen-
cies, and other public bodies in Kosovo”, was implemented very little because 
most public institutions established after the conflict were staffed only with 
Kosovo Albanians and there were no human resources with adequate lan-
guage skills to translate all the documents into the community languages 
of Kosovo. This was the case particularly during the first few years of the 
UNMIK administration. Additionally, despite all their efforts to implement 
these broad rights, when they failed to do so the UNMIK could not be held 
accountable for violating community rights because of broad immunities and 
privileges (UNMIK Regulation 2000/47, 2000). This legal and institutional 
set-up under the UNMIK administration proved to be overly complex and 
it failed to spell out in sufficient detail the operative regulations concerning 
the implementation of community rights and the accountability when these 
rights failed to be implemented.

The founding document of Kosovo statehood, the Comprehensive Proposal 
for the Kosovo Status Settlement (Office of the Special Envoy of the Secre-
tary-General of the United Nations for the future status process of Kosovo, 
2007), which provided for “supervised independence”, is a political settle-
ment with strong guarantees to minority communities that their rights and 
interests will be protected under the new regime. Its Annex 2 “The rights of 
communities and their members”, provides explicitly that “(2.1) Kosovo shall 
create appropriate conditions enabling Communities, and their members 
to preserve, protect and develop their identities. The Government shall in 
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particular support cultural initiatives from Communities and their members, 
including through financial assistance.” 

The catalogue of rights listed in the Comprehensive Proposal for the Kosovo 
Status Settlement and later codified in the relevant legal framework exceeds 
the rights provided by the Council of Europe Framework Convention for 
the Protection of National Minorities (FCNM). This is evident in the right 
to use the native language (Law No. 02/L-37, 2006, Art. 2) in terms of rep-
resentation at all levels; in terms of citizenship (Law Nr. 03/L-034, 2010, Art. 
3); and specifically in terms of the right to veto the adoption, amendment, or 
repeal of legislation of vital interest (Constitution of the Republic of Kosovo, 
2008, Art. 81).

The overall aim of the Comprehensive Proposal for the Kosovo Status Set-
tlement was to create a state of citizens where political loyalty and collective 
identity is generally directed towards a political community, pluriethnicity, 
and a state that provides equal treatment and freedom for all. These values 
are reflected in the key dimensions of the state of Kosovo: (1) The Consti-
tution of the Republic of Kosovo; (2) Kosovo’s political system; (3) state 
symbols; and (4) public culture. Indeed, the infusion of human rights values, 
multiculturalism, and equality for all through legal and political settlements 
provides for a particular constitutional and political order which is intended 
to reorient the loyalty of citizens away from a particularistic attachment to a 
nation, which has caused the fragmentation of society by way of systematic 
and widespread human rights violations. The idea of the international com-
munity to realise a multicultural agenda based on the respect of human rights 
standards – by legal and political settlements – creates conditions which en-
able people to live together peacefully even in the presence of disagreements 
over what exactly happened in the past and why. Despite this, they are able 
to respect each other as citizens. 

3. Multiculturalism as Part of State-Building

With the declaration of Kosovo’s independence, the rights of communities in 
Kosovo became an explicit constitutional category. The Constitution of the 
Republic of Kosovo, in Art. 57.1 of Chapter III on the Rights of Communities 
and their Members, states that: “Inhabitants belonging to the same national 
or ethnic, linguistic, or religious group traditionally present on the territory 
of the Republic of Kosovo (Communities) shall have specific rights as set 
forth in this Constitution in addition to the human rights and fundamental 
freedoms provided in chapter II of this Constitution”. The constitutional pri-
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ority to preserve and promote Kosovo’s multiculturalism was reflected in Art. 
59 (1), which stipulates that “members of communities shall have the right, 
individually or in community, to express, maintain and develop their culture 
and preserve the essential elements of their identity, namely their religion, 
language, traditions and culture”.

Specifically, Art. 5 calls for special reference to Arts. 7 and 58/2 of the Con-
stitution of the Republic of Kosovo, which provide:

“Art. 7/1: The constitutional order of the Republic of Kosovo is based on the 
principles of freedom, peace, democracy, equality, respect for human rights 
and freedoms and the rule of law, non-discrimination, the right to property, 
the protection of environment, social justice, pluralism, separation of state 
powers, and a market economy. 

Art. 7/2: The Republic of Kosovo ensures gender equality as a fundamental 
value for the democratic development of the society, providing equal oppor-
tunities for both female and male participation in the political, economic, 
social, cultural and other areas of societal life.

Art. 58/2: The Republic of Kosovo shall promote a spirit of tolerance, [and] 
dialogue and support reconciliation among communities and respect the 
standards set forth in the Council of Europe Framework Convention for the 
Protection of National Minorities and the European Charter for Regional or 
Minority Languages.”

Furthermore, the Constitution of the Republic of Kosovo, in Art. 64/2, pro-
vides that ten seats be reserved for the parties, coalitions, citizens, initiatives, 
and independent candidates representing the Kosovo Serb community and 
that ten seats be allocated to other communities with the number guaran-
teed as follows: one seat to the Ashkali community; one seat to the Egyptian 
community; one seat to the Roma community; one additional seat to either 
the Roma, Egyptian or Ashkali community, depending on the highest overall 
votes; three seats to the Bosnian community; two seats to the Turkish com-
munity; and two seats to the Gorani community – if the number of seats won 
by each community is less than the number guaranteed. 

In order to secure the overall implementation of the constitutional rights of 
minority communities, an extensive legislative framework was adopted, guar-
anteeing specific rights. The Law on the Protection and Promotion of the 
Rights of Communities and their Members in Kosovo (Law No. 03/L-047, 
2008), as amended and supplemented (Law No. 04/L-020, 2011), provides 
for the extensive rights of minority communities living in Kosovo. Together 
with the Law on the Use of Languages (Law No. 02/L-37, 2006), this is the 
most important law with regard to community rights. It has provisions on the 
following: identity, language, culture, media, religion, education, economic 
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and social opportunities, health, political participation, and the Consultative 
Council for Communities. The law protects communities and their members’ 
right to freely express themselves and maintain and develop their culture and 
identity. It also guarantees the equality of communities and protects them 
from discrimination. These rights are guaranteed to “… national, ethnic, cul-
tural, linguistic or religious groups traditionally present in the Republic of 
Kosovo that are not in the majority. These groups are Serb, Turkish, Bosnian, 
Roma, Ashkali, Egyptian, Gorani, Montenegrin, Croatian and other commu-
nities” (Law No. 03/L-047, 2008: Art. 1/4). Members of the community in 
the majority in the Republic of Kosovo as a whole who are not in the majority 
in a given municipality shall also be entitled to enjoy the rights listed in this 
law (Law No. 04/L-020, 2011, Art. 1/4).

Implementation of the rights contained in this law enables communities to 
cultivate, develop, and express their identity, to protect their fundamental 
and human rights, and to ensure their full and effective equality through spe-
cial measures implemented by the Kosovo government (Law No. 03/L-047, 
2008: Art. 2). The law also sets out other provisions with regard to identity, 
such as religion, language, traditions, and cultural heritage. The issue of the 
official status of Serbian and Albanian and their alphabets at the central lev-
el, as well as Turkish, Bosnian, and Roma at the municipal level is regulated 
specifically in the Law on the Use of Languages (Law No. 02/L-37, 2006). 

Promotion and protection of community rights is also guaranteed by the 
Law on Ombudsperson (Law No. 05/L -019, 2015), Law on the Protection 
from Discrimination (Law No. 05/L-021, 2015), and Gender Equality Law 
(Law No. 05/L -020, 2015) adopted as a package, with the aim of provid-
ing equal protection for all and providing mechanisms for redress when the 
practical application of human rights is failing. The Organization for Securi-
ty and Cooperation in Europe (OSCE mission in Kosovo), which regularly 
monitors the progress of community rights protection by Kosovo authorities, 
highlights the need for Kosovo institutions to address issues in the areas of 
inter-community dialogue, security and the justice system, language, edu-
cation, socio-economic rights and participation, human rights institutions, 
returns and reintegration, and culture and the media (OSCE, 2015).

With the signing of the Stabilization and Association Agreement (SAA) in 
2015, the Kosovo authorities undertook steps to comply with European 
Union (EU) multiculturalism standards as reflected in the EU Treaty (EU 
Treaty, 2002, Art. 151, para. 4), which in turn are reflected in the Kosovo 
National Programme for Implementation of the SAA (National Programme 
for Implementation of SAA, 2016, sec. 1.2). The latest European Commis-
sion (EC) progress report on Kosovo recognises some progress with regard 
to the improvement of the position of communities in Kosovo as a result of 
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implementing an advanced legal framework which broadly guarantees the 
protection of human and fundamental rights in line with European stand-
ards (EC Progress Report, 2016, p. 22). However, limited progress on the 
effective guarantee of property rights and the return and reintegration of 
displaced persons remains a concern, as does the protection of cultural her-
itage. Implementation of human rights continues to be hindered by a lack of 
resources and political commitment, including at the local level (EC Progress 
Report, 2016, p. 22). Overall, the conclusion of the EC progress report on 
human rights and minority protection is that some steps have been taken to 
implement the package of human rights laws, yet important challenges still 
remain (EC Progress Report, 2016, pp. 22-30).

While the current legal and government frameworks have to a certain extent 
supported the existence of certain communities, the practical application of the 
multicultural agenda by means of positive discrimination measures and the de-
centralisation of authority (Ebel & Péteri, 2007) has resulted in further ethnic 
division and has impeded possible coexistence as well as potential reconcilia-
tion among communities. Discrimination against certain groups and minorities 
continues to be a major concern in Kosovo. The Serbian community remains 
directed by the Serbian government (Demjaha, 2017), while the Roma, Ash-
kali, and Egyptian (RAE) communities remain Kosovo’s most vulnerable and 
discriminated-against groups. There has been progress in the adoption of the 
legal framework and strategies that protect and promote the rights of the RAE 
communities, such as the Strategy and Action Plan for the Integration of Roma, 
Ashkali and Egyptian Communities, 2009–2015, and the legal framework reg-
ulating the readmission process in Kosovo. However, concerns and challenges 
remain with regard to the reintegration of these communities, because the gov-
ernment has done little to implement the measures envisaged under the national 
strategies and legislation that would lead to a more sustainable and permanent 
solution for the integration of RAE communities. It has been stated that a liberal 
understanding of multiculturalism proposes a depoliticised and neutral under-
standing of the preservation of culture and ethnicity, whereby institutions and 
customs born out of tradition and culture must conform to larger apparatuses of 
the rule of law, neutral and content-free (Park, 2010, pp. 414–415). 

At the political level, the European Union has successfully managed to 
convince authorities in Kosovo and Serbia to engage in a dialogue, which 
started in March 2011 and still continues (UN GA Resolution 64/298). This 
dialogue was intended to focus only on technical issues of mutual interest 
whose solution would improve the lives of the people; however, over time, 
the scope of the dialogue was expanded so as to include a variety of political 
questions. In any event, in public discourse Pristina and Belgrade question 
the relevance of the dialogue and focus on the differences in their positions 
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on status. The sustainable improvement of Pristina–Belgrade relations will 
take a long time and require significant goodwill and effort on both sides. 
Meanwhile, relations between the Kosovo communities will remain volatile 
and impact the overall peace and reconciliation processes. 

Multiculturalism is not composed solely of legal frameworks or institutional 
decisions, but also of public culture or, in other words, the embodiment and 
internalisation of the principles of multiculturalism on part of the population. 
In Kosovo, it may be argued that to a certain extent there already is a culture 
generally created on the precepts of multiculturalism, expressed in public 
and institutional life as well as in the overall relations between some of the 
ethnic groups. However, it is too early to say that this public culture has been 
sufficiently consolidated, particularly with regard to the Serb community liv-
ing in the municipalities of northern Kosovo. Serbs and Albanians live mostly 
segregated lives, and the majority of Albanians and Serbs do not want to 
live on the same street as the other ethnic group (UNDP, 2011). Although 
large-scale violence has not occurred since 2004, interethnic incidents and 
minority rights violations continue to take place, mostly in the northern part 
of Kosovo. The decentralisation of power has been an important step forward 
in enhancing the political participation of Serbs (Delcour, Deda, & Srdian, 
2010). However, horizontal relations between Serbs and Albanians are still 
practically non-existent, and among Kosovo Albanians there is a perception 
that decentralisation has only benefitted the Serb community. In the north-
ern part of Kosovo, the potential for engagement between the ethnic groups 
is limited: continued political pressure and interference on part of the Ser-
bian government continues to keep tensions high. Therefore, although mul-
ticulturalism has been formally recognised in Kosovo’s constitutional order 
and political settlements, it is not being implemented in its entirety in the 
daily life of a number of Kosovo citizens.

4. Conclusion

From the preceding discussion it can be concluded that both the interna-
tional community and subsequently the Kosovo authorities have ensured 
the legal entrenchment of very high human rights standards and community 
rights, as well as the political participation of minority communities in Koso-
vo. However, the implementation of those rights in practice remains weak. 
This conception of rights without implementation in practice only reflects 
the political compromises of undergoing transition and the establishment of 
statehood. The fact that the rights of communities have been emphasized by 
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pointing out the ethnic-centred perspective has resulted in a greater divide 
between the communities. Equality cannot be achieved without committed 
authorities – be they international or local – meaningfully embracing commu-
nity rights as an existential requirement for Kosovo society and not as a means 
of preserving their own political power (Beha, 2014). The institutionalisation 
and regulation of cultural diversity in public life is essential for a stable and 
fair democracy. The determination and ability of the Kosovo authorities to 
overcome ethnic division profoundly affects the process of democratisation. 
The modalities for infusing the concept of multiculturalism into post-conflict 
Kosovo were planned to be part of its newly established legal framework and 
political settlements within the context of peace- and state-building process-
es. However, in practice, the multicultural agenda was not implemented with 
the appropriate engagement of society. Because of this, its implementation 
created a paradox whereby, whilst attempting to create a cohesive society 
through “political agendas”, the end result continues to be a separation of dif-
ferent ethnic groups. As a consequence, the division between communities 
is growing worse and their isolation is deepening, which means they remain 
outside of the originally envisioned cohesive social structure. 

The implementation of laws that provide for human rights and policies on 
multiculturalism requires an approach which combines state policies with 
the resourcefulness of civil society, the general public, and the communities 
themselves.
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THE MULTICULTURAL AGENDA AS PART OF PEACE- AND STATE-
BUILDING IN KOSOVO: FICTIONAL PEACE OR SINCERE EFFORTS?

Summary

This article has analysed the modalities of conceiving multiculturalism as part of 
peace- and state-building processes in post-conflict Kosovo. Following the 1999 
conflict in Kosovo and the NATO intervention, international efforts to normalise 
the situation have been exemplified in legal and political terms. UN SC Resolu-
tion 1244 has provided for the protection and promotion of human rights of all the 
inhabitants of Kosovo. However, human rights violations and animosities between 
communities as a result of the conflict have necessitated greater attention towards 
communities on part of the international community. In legal terms, protection of 
the communities has been carried out by means of the Constitutional Framework 
for Kosovo and other by-laws enacted by the UNMIK law-making authorities. The 
Constitutional Framework instituted the protection of the rights of communities liv-
ing in Kosovo as a way of respecting and securing the continuous presence of all 
communities living in Kosovo, as well as acknowledging and valuing their socio-cul-
tural differences. Subsequently, very high human rights standards for communities 
were guaranteed in the documents drawn up in the political processes which served 
as the basis for establishing the statehood of Kosovo. With the declaration of Koso-
vo’s independence, the rights of communities, including their representation and 
participation in public life, as well as the right to veto certain laws considered to 
be of vital interest, became a constitutional category. The institution of multicul-
turalism as a constitutional category by means of legal human rights protection 
embodied a new orientation towards the future and living with differences on part of 
Kosovo society. Despite the legal and political undertakings by international and 
Kosovo authorities, it is questionable if these measures have managed to encourage 
and enable communities to enhance their contribution to public life in an inclusive 
cultural context of Kosovo. Communities remain divided with limited participation 
in public life and the protection of their rights as provided for in the legal framework 
remains a challenge. Therefore, the analyses in this article have been conducted so 
as to allow us to discover if the efforts undertaken by international community and 
subsequently by the Kosovo authorities as a part of state- and peace-building are 
only fictional or if they have really managed to enhance the position of communities, 
and thus contribute to long-lasting peace and reconciliation. 

Keywords: multiculturalism, Kosovo, human rights, international communities, 
peace-building, state-building
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The implications of multiculturalism and interculturalism for 
local cultural policies have been poorly studied and vaguely 
addressed by European policy instruments such as the Inter-
cultural Cities Index, promoted by the Council of Europe. In 
the light of this gap, this paper proposes a set of 12 indicators 
which can be used to evaluate how two approaches to cultur-
al diversity (multicultural and intercultural) are embedded in 
three dimensions of local cultural policies (discourse, govern-
ance, and cultural contents). Because the European Capital of 
Culture Programme (ECoC) is considered promising ground 
for the analysis of city policies, these indicators are employed 
to compare three Croatian cities (Rijeka, Osijek, and Pula) as 
they undergo the process of candidature to become European 
Capitals of Culture. The results emphasize the interrelation of 
different dimensions of local cultural policies in the promotion 
of interculturalism, and the recurrence of gastronomy as a sec-
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tor for experimentation with multicultural and intercultural ap-
proaches.

Keywords: multiculturalism, interculturalism, cultural policies, 
indicators, European Capitals of Culture, Croatia

1. Introduction

Over the past twenty years, increased attention has been paid to the concepts 
of cultural diversity, multiculturalism, and interculturalism in academic and 
political discourse. Dramatic social changes related to recent migration flows 
and the demand for recognition formulated in different contexts by ethnic 
minorities have fostered the necessity of managing diversity in a way that 
allows different communities to live together (Bonet & Negrier, 2011; Sauk-
konen & Pyykkönen, 2008). Against this background, various scholars (Bar-
rett, 2013; Jelinčić, 2012; Landry & Wood, 2008) and several international 
and European policy documents and initiatives (UNESCO, 2005; Council 
of Europe, 2008) have stressed the opportunity to pursue an intercultural 
approach (based on interaction between cultural communities and their 
mutual enrichment), rather than a multicultural one (centred on the mere 
coexistence of various and fragmented cultures). Cities, considered to be 
laboratories of diversity (Ponzini, 2009) and spaces of “everyday negotiations 
of differences within the local micro-public” (Amin, 2002, p. 2), have been at 
the centre of this debate around multiculturalism and interculturalism.

The Intercultural Cities Index (ICC Index) promoted by the Council of 
Europe could be considered the first policy response to the necessity of de-
fining and evaluating the dimensions and implications of the intercultural 
approach at city level. Designed in order to make cities express their “diver-
sity advantage” (Council of Europe, 2013, p. 26) and to constantly evalu-
ate their progress towards interculturalism according to an internationally 
tested and validated methodology, this index – now adopted in 115 cities 
around Europe and the world (Council of Europe, 2016) – does not allow 
for cities to be ranked but rather to engage in “self-reflection, mutual learn-
ing and improvement” (Council of Europe, 2007a, p. 1). The ICC Index, 
composed of 66 indicators grouped in ten dimensions, aims to highlight 
the “acupuncture” points of interculturalism by facts and phenomena and 
to capture the uniqueness of the cultural environment of every participating 
city (Council of Europe, 2013, p. 30). It takes into consideration (1) the 
city council’s commitment to interculturalism; (2) the evaluation of vari-
ous policies (education, public services, the labour market, culture, public 
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space) through an “intercultural lens”; (3) mediation and conflict resolu-
tion; (4) languages; (5) relations with the local media; (6) international 
outlook; (7) intercultural intelligence; (8) intercultural competence within 
the administration; (9) welcoming new arrivals; and (10) governance, lead-
ership, and citizenship. 

Culture is included in the “intercultural lens” dimension of the ICC Index, 
but only a few aspects of local cultural policies are taken into consideration, 
such as the allocation of grants, cultural events, and cultural productions 
encouraging cultural encounters and the organisation of debates and cam-
paigns on the issue of diversity. Because cultural policy is a fundamental 
aspect of the political organisation of ethnic and cultural diversity (Sauk-
konen & Pyykkönen, 2008), its scant consideration may prevent a proper 
understanding of the legitimisation of forms of cultural expression, of their 
inclusion or exclusion from the public sphere, and of the possible formation 
of hierarchies among cultures. 

In light of the above, this paper proposes a more comprehensive set of in-
dicators to evaluate interculturalism in local cultural policies. The indicators 
are designed according to an analytical scheme that considers (a) how two 
possible approaches to cultural diversity (multicultural and intercultural) are 
embedded in (b) three dimensions of local cultural policies (discourse, govern-
ance, and cultural contents). 

The proposed set of indicators has been used to conduct a comparative anal-
ysis of the intercultural approach to cultural policies pursued by three Croa-
tian cities (Rijeka, Osijek, and Pula) in the process of running for European 
Capitals of Culture. The reason for this choice is twofold. First, European 
Capitals of Culture, as moments of emergence of new forms of cultural gov-
ernance and interactions between different communities (Németh, 2016), 
are considered to be interesting cases for the observation of the development 
of multicultural or intercultural dynamics. The candidature process initiated 
by each city within this European programme serves as comparative ground 
to study the changes of local cultural policies under the same conditions and 
pressures.

Secondly, the analysis of Croatian cities is seen as an opportunity to address 
the broader concept of cultural diversity. Indeed, in these cities the manage-
ment of diversity due to migration flows is combined with a historical pres-
ence of national minorities. 

The first chapter presents the theoretical framework, providing both the defi-
nitions of cultural diversity, multiculturalism, and interculturalism, as well as 
an explanation for a three-dimensional analysis of local cultural policies. The 
second chapter illustrates the set of indicators of interculturalism, clarifying 
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the theoretical assumptions that have guided their identification in the three 
dimensions concerned (discourse, governance, and cultural contents). The 
third chapter presents the results of the empirical analysis conducted in the 
three Croatian cities. The last chapter provides conclusions, further insights, 
and future research paths. 

2. Theoretical Framework 

The proposed interculturalism indicators in local cultural policies are ground-
ed in a theoretical framework that adopts a specific approach to (a) the defi-
nitions of cultural diversity, multiculturalism, and interculturalism and (b) 
the analysis of local cultural policies. 

Although cultural diversity is not a new phenomenon, there is no easy way to 
define it. It is “embodied in the uniqueness and plurality of the identities of 
the groups and societies making up humankind” (UNESCO, 2002, p. 13). 
Because there is no unique approach to this concept, different terms are 
often used to describe aspects of cultural diversity such as multiculturalism, 
cultural pluralism, interculturalism, melting of cultures, transculturalism, and 
the like.

Monoculturalism represents the hard stance on a compact and monolithic na-
tional culture firmly grounded in Volksgeist, the national spirit, which must be 
clearly outlined and protected from the negative influences of other cultures so 
as not to become entartet – degenerate. Multiculturalism is not too far from this 
explanation because it sees cultural groups as closed units and the most impor-
tant difference lies in the fact that it represents the belief in the possibility of 
a peaceful coexistence and the equal treatment of different cultures within a 
single society, e.g. within the territory of a single country. Interculturalism goes 
a step further, seeking common features in different cultures, which in addi-
tion to a peaceful coexistence and tolerance enables dialogue and cooperation. 
Transculturalism represents the other extreme of culturalism, when compared 
to monoculturalism, because it involves the fusion (hybridisation, syncretism) 
of two cultures into one new transculture (Jelinčić, Gulišija & Bekić, 2010, pp. 
18-19; Jelinčić, 2010, p. 63). 

The multiculturalist approach that was adopted from the late 1980s to the 
early 2000s has now been compromised because it is considered to have con-
tributed to the cultural segregation and ghettoisation of European immigra-
tion societies. Interculturalism is seen as an alternative, and on the scheme 
of interaction between two cultural groups it is much closer to the extreme 
of fusion, while multiculturalism remains trapped in the half closer to the 
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extreme of conflict. Politicians and experts across Europe are moving away 
from the attitude whereby cultural diversity is treated as an absolute value 
and gradually adopting the attitude that emphasizes the need to find com-
mon points of different cultures within the framework of liberal democracy 
and secularism (Jelinčić, 2012). 

Regarding the approach adopted to analyse cultural policies, the indicators 
are meant to address certain specific dimensions of activities that govern-
ments undertake in the administration and organisation of cultural pro-
grammes and initiatives (Gray, 2010; Moon, 2001). The extent of multicul-
turalism or interculturalism will be evaluated mainly with reference to explicit 
cultural policies: namely, to deliberate public interventions that deal with 
“consciously crafted symbolic works” and “consecrated forms of artistic ex-
pressions” (Ahearne, 2009, p. 144). However, in recognition of the strict 
interrelation between the explicit and implicit dimension of cultural policies, 
the indicators should be considered as extendable to the analysis of culture 
intended as a “way of life”, including belief systems, customs, and traditions 
(Williams, 1976). 

Following on from earlier works dealing with the analysis of policy learn-
ing (Hall, 1993) and policy change (Graziano, 2011) in other policy areas, 
the set of indicators has been designed according to a “policy structure ap-
proach” in which cultural policy-making is unpacked and various subcompo-
nents examined. These are analysed according to the different dimensions 
through which collective binding decisions on culture are formulated and 
implemented. The subcomponents usually include the goals and principles 
that guide policymakers in a particular field, the procedures and the actors 
involved, and the instruments used to attain the goal. In this paper, multicul-
turalism and interculturalism in local cultural policies are analysed according 
to a tripartite level of analysis that includes the dimensions of (a) discourse, 
(b) governance, and (c) cultural contents. 

The discourse dimension refers to the underlying vision formulated by the 
city in developing its branding strategy based on culture. Branding strate-
gies, introduced as a response to urban growth and the urban globalisation 
phenomena that make cities compete in order to be different and attract 
new markets, are increasingly focusing on culture. Starting in the 1990s, 
“culture has become a much more explicit part of urban politics and poli-
cies. Multiculturalism has become a code word for social inclusion or ex-
clusion […]. The atmosphere of tolerance that city people historically claim 
has been charged with the lightning rods of social and cultural ‘diversity’. 
Accepting diversity implies sharing public spaces […] with people who visi-
bly, and quite possibly vehemently, live lives you do not approve of” (Zukin, 
1995, p. viii). 
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Branding strategies often individuate the main features of a product to 
achieve visibility in a larger market. Because a city is often a blend of the 
differences it represents, either in physical terms (such as buildings, public 
spaces, its green areas, etc.) or intangible ones (such as its cultural expres-
sions, social customs, or simply way of life), cultural diversity has become a 
key theme in stressing each city’s uniqueness. The discourse dimension fo-
cuses on the analysis of the construction and communication of this cultural 
image, used to soften the motivation of pure economic branding. Indeed, 
although the creative city concept1 was deemed to stimulate economic com-
petitiveness, it also had other benefits with a more human face, focusing on 
enhancing the citizens’ quality of life. Because it includes the system of ideas 
and standards followed by cultural policymakers, the discourse dimension 
is embedded in the “very terminology through which actors communicate” 
(Hall, 1993, p. 279) their initiatives in the cultural domain.

The governance dimension could be conceptualised as the steering mecha-
nism of the cultural policy system, including both the norms and the actors 
that govern it. On the one hand, it embraces the jointly defined rules and 
norms that guide the decision-making processes (Schmitter, 2002) aimed at 
the provision of services and realisation of public initiatives in the realm of 
culture. On the other hand, it refers to the broader typology of actors that 
could be involved in cultural policy design and implementation, as well as to 
the increasing forms of horizontal interaction that have blurred the bounda-
ries between public and private sectors (Stoker, 1998). 

The cultural contents dimension refers to the promotion and realisation of 
activities, goods, and services that convey identities, values, and meanings 
(UNESCO, 2005) and define the realm of action of “explicit” cultural poli-
cies (Ahearne, 2009). Specifically, it is embedded in the symbolic meanings 
and artistic and creative aspects of tangible and intangible cultural expres-
sions and of different forms of cultural heritage, whose diversity and conti-
nuity is considered intrinsically important (Throsby, 2011). The creation of 
cultural contents and the promotion of access to these across the population 
can be considered instruments whereby cultural policies are meant to pro-
duce cultural value, increasing “the capability and the potential of culture to 
affect us” (Holden, 2006, p. 15). 

1 As emphasized by Anttiroiko (2014), the concept of the creative city is based on the 
assumption that creative industries and creativity as a generic attribute of social life provide 
the opportunities to generate business and jobs, and to increase the attractiveness of the local 
community.
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3.  The Interculturalism Indicator Set in Local 
Cultural Policies 

This chapter addresses in greater detail the modalities whereby it is possible 
to evaluate the extent of multiculturalism and interculturalism in the three 
dimensions of cultural policies, clarifying the theoretical assumptions that 
have guided the construction of the indicator set.

3.1  The Discourse Dimension

Owing to the work of Charles Landry and Phil Wood (2008), both theo-
retical indicators and practical toolkits for the development of intercultural 
cities have been neatly captured; still, there have been few cases dealing with 
interculturalism indicators in branding strategies. The farthest these two re-
searchers go in this matter is in the area of interculturalism indicators in 
international relations, such as measuring trade and policy links with partner 
cities, as well as links with key countries of origin of the migrant population 
(Landry & Wood, 2008, p. 326). 

When it comes to practice, “gentrification, historic preservation and other 
cultural strategies to enhance the visual appeal of urban spaces” (Zukin, 
1995, p. 39) were trendy in the 1960s and 1970s, but have shown serious fail-
ures, creating what Zukin calls “urban fear”. New solutions had to be found, 
particularly because today there are few examples of ethnically monocultural 
cities. Good practice examples of dealing with multiculturalism in cities are 
often found in the gastronomy sector. As early as 1995, Zukin wrote about 
New York restaurants as meeting places for artists and immigrants, whereas 
the more contemporary example of Toronto followed the same strategy in 
branding its multicultural diversity through “the language of food”, as Wood 
and Landry (2008) named it. Also, festivals proved to be fertile ground for 
intercultural branding strategies because they naturally attract diverse people 
and are thus easily packaged for global branding. Moreover, the intercultural 
aspect is enhanced if the festival is themed around immigration and/or mi-
norities, as in the case of the Trieste event “Spaesati” (Kavoura & Bitsani, 
2014). There are, however, few cases of city branding strategies that reflect 
the diversity of the city as a whole. The often quoted case of the “I amster-
dam” branding strategy represents a rare but exceptional example of racial, 
gender, sexual orientation, cultural, as well as generational diversity present 
in the fabric of the city. The city of Melbourne also grounds its branding 
strategy on the historical diversity of cultures. The narrative of “Melbourne, 
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not an ordinary city”, focuses on diversities that, while mixing, create a totally 
new culture (City of Melbourne, 2013).

Therefore, while interculturalism does not occur often in the discourse dimen-
sion in the academic sense, examples show that it has been used in practice.

“To allow a multicultural society become intercultural, two conditions must 
be satisfied: the first is not to engage in the hierarchy of cultures […]. The 
second considers that it is not sufficient that all values coexist because the 
acting persons need to learn to negotiate in a democratic way to accept each 
other’s representations and values […]” (Brown & Hewstone, 2005; cited in 
Kavoura & Bitsani, 2014). 

In this article, we base the development of intercultural branding strategies 
founded on these conditions. 

The multicultural approach to city branding strategies focuses on communi-
cating elements of cultural pluralism and the coexistence of different cultures 
in a city, but without their active collaboration and exchange. This is why 
multicultural narratives individuate the diversity of cultures by naming these 
diversities along with the dominant majority, whereas intercultural strategies 
focus on the city as a whole, including all existing cultures equally. Thus, 
multicultural cities communicate the existing diversity of rather closed com-
munities, as opposed to the open character of intercultural cities. Multicul-
tural cities recognise tolerance towards others in their narratives but do not 
attribute values to them. They tend to use fixed representations of cultures, 
predominantly using traditional or ethnic, religious, and autochthonous sym-
bols, while intercultural cities avoid such attributions of belonging, stressing 
the presence of a cosmopolitan environment. 

Kavaratzis has detected a change of focus from the rational character of mar-
keting interventions to creating emotional, mental, and psychological associ-
ations with a city (cited in Braun, 2012, p. 258). In light of this, if we perceive 
a city as having its own personality, multicultural cities would tend to be 
dissociative and introvert, while intercultural ones use vibrant messages from 
the mouth of an extrovert personality. The discourse dimension in Table 1 
summarises the list of interculturalism indicators considered when evaluating 
this aspect of a city’s policies.

3.2  The Governance Dimension 

The governance dimension aims to analyse the extent of multiculturalism and 
interculturalism in local cultural policies, focusing on the degree of partici-
pation of migrants and minorities in the cultural decision-making processes. 
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The necessity of creating opportunities for migrants and minorities to be 
involved in local and regional democracy has been debated at European lev-
el since the adoption of the European Convention on the Participation of 
Foreigners in Public Life at Local Level (1992) and of Resolution 92 (2000) 
of the Congress of Local and Regional Authorities of the Council of Europe 
on the same issue. Focusing on the recognition of civic and political rights, 
these instruments have been judged essential but insufficient to promote a 
“real process of interaction between migrants and host community” (Council 
of Europe, 2007b, p. 2). 

Following Fung (2006), we understand participation as a complex, multidi-
mensional concept that characterises cultural decision-making processes with 
regard to three fundamental aspects, including (a) the degree of representation 
of minorities and migrants, (b) the intensity of communication – namely dia-
logue and deliberation – among them, and (c) the extent of power delegated 
to them over the formulation and implementation of the cultural programme. 

The key assumption guiding the identification of indicators for the govern-
ance dimension is that the extent of multiculturalism and interculturalism in 
cultural decision-making processes depends on the intensity of their partic-
ipatory nature with regard to the three aspects above (representation, com-
munication, and empowerment). 

Regarding representation, both multicultural and intercultural approaches 
are considered to be oriented towards ensuring the largest possible involve-
ment of all foreign groups. The openness of cultural decision-making pro-
cesses – i.e., accessibility to all who wish to attend – is a means to take into 
consideration all relevant and significant cultural interests affected by cultur-
al policies and to include a variety of competences, resources, and insights 
otherwise not available to cultural policymakers (Fung, 2006; Innes & Boo-
her, 1999). To be truly representative, the openness of the process should be 
accompanied by measures of “selective recruitment” of participants (Fung, 
2006, p. 67). Both minorities and migrants, because of social conditions and 
possible economic and linguistic barriers, risk being less prone to taking part 
in public decision-making processes and may require specific measures and 
incentives in order to be involved (Lencucha, Kothari & Hamel, 2010). 

Unlike representation, the communication aspect allows for a clear distinc-
tion between multicultural and intercultural approaches. In multicultural 
governance settings, “communities are defined by ethnicity and consulted 
in isolation” (Council of Europe, 2007b, p. 5). Communication is based on 
negotiation, aimed at eliciting views community by community and at find-
ing the best available alternative to advance their own preferences. On the 
contrary, intercultural approaches are based on deliberation: participants 
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exchange perspectives, experiences, and reasons in order to develop a mutu-
al understanding and to formulate decisions oriented towards the common 
good (Miller, 1992). By doing so, cultural groups are more likely to “think 
beyond the needs of their co-ethnics” (Council of Europe, 2007b, p. 5) and 
to create opportunities for mutual enrichment.

Regarding the delegation of power, multicultural and intercultural settings 
differentiate between the extent to which “the decisions that participants 
make become policies” (Fung, 2006, p. 59). In multicultural processes, mi-
norities and migrants are involved in providing advice and consultation to 
public officials, who preserve their authority over cultural initiatives. On the 
contrary, intercultural approaches encompass the establishment of co-gov-
erning partnerships between public authorities, locals, minorities, and new-
comers. There is a continuous “flow of engagement” (Council of Europe, 
2007b, p. 6) because minorities and migrants have the economic and finan-
cial resources to realise autonomous initiatives. The governance dimension 
in Table 1 summarises the list of interculturalism indicators considered when 
evaluating this aspect of local cultural policies. 

3.3  The Cultural Contents Dimension

The cultural contents dimension analyses the degree of multiculturalism and 
interculturalism embedded in cultural activities promoted at city level. The 
main assumption is that both the concept of culture adopted and the methods 
employed make it possible to distinguish between static, knowledge-based 
multicultural activities and dynamic, relational and intercultural ones. 

Building on the reflections of various authors (Bodo, 2013; Dolff-Bonekämper, 
2009; Matarasso, 2006), it is assumed that cultural expressions – intended as 
the historical, artistic, material, and immaterial resources a community has 
inherited – may be the source of both exclusion and inclusion of different cul-
tural groups. Culture strengthens differences when it is intended as the prod-
uct of a past that cannot be changed (Matarasso, 2006). With this connota-
tion, cultural expressions create a permanent distinction between “those who 
were born […] in the framework of certain social and religious traditions” 
and “those who choose to conduct their lives in these contexts” (Matarasso, 
2006, p. 54) – the newcomers. On the contrary, when cultural expressions 
are considered to be “societal relationships, an attribution of meaning and 
value” (Dolff-Bonekämper, 2009, p. 70), the semantic field is open to all the 
possible reinterpretations. A joint process of heritage-building is activated, 
creating veritable spaces for discussion between locals and newcomers about 
the past and its influences on the present. 
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In terms of methodology, multicultural activities are considered to be knowl-
edge-oriented, focusing on the acquisition of skills necessary to both under-
stand other cultures and express one’s own culture without questioning it. 
The classification introduced by Bodo (2013) provides useful examples of 
knowledge-based multicultural approaches pursued by museums and cultur-
al organisations. The showcasing difference approach encompasses education-
al activities aimed at promoting a better understanding of other cultures in 
autochthonous audiences; the heritage literacy approach makes new citizens 
more familiar with a country’s history, language, values, and traditions in or-
der to for them to integrate into the mainstream culture; and finally, cultural 
specific programming focuses on improving the cultural self-awareness of mi-
grant communities. All these approaches are concerned with the realisation 
of specific cultural outputs (e.g. compensatory or celebratory exhibitions and 
events). 

In intercultural approaches, the focus is on the process rather than on the 
contents. As underlined by Isar (2006), intercultural projects pursue a change 
of people’s attitudes, encouraging them to question the basic assumptions of 
their respective cultures. The objective is a critical deconstruction of cultural 
identity as a consequence of contact with other cultures. Indeed, intercultur-
alism “has to do more with the development of relational skills and dialogic 
identities than with the teaching of specific topics” (Bodo, 2008, p. 4). 

As a consequence of the methods adopted, multicultural spaces enhance the 
rhetoric of diversity as richness and keep majority and minority communities 
apart, while intercultural ones look like “third spaces” where individuals cross 
the boundaries of belonging to generate new and shared narratives (Campaign 
for Learning Through Museums and Galleries, 2006; cited in Bodo, 2008, p. 
6). The cultural contents dimension in Table 1 summarises the list of intercul-
turalism indicators considered when evaluating this aspect of city policies. 

4. Interculturalism in Three Croatian ECoC 
Candidates

The following chapter analyses the extent of multiculturalism and intercul-
turalism achieved by three Croatian cities in the process of preparing their 
candidature in order to become European Capitals of Culture, according to 
the proposed set of indicators. The unit of analysis of this empirical investi-
gation is the bidding process, intended to include both the decision-making 
process activated in each city for the preparation of the bid book, as well as 
the bid book itself.
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For analytical purposes and following previous works dealing with the gov-
ernance processes of European Capitals of Culture (Németh, 2016), the bid-
ding process is intended as a sample of local cultural policies, able to summa-
rise and reflect the key characteristics concerning the discourse, governance, 
and cultural contents dimensions.

The research methodology includes content analysis and the evaluation meth-
od. The content analysis concerns the frequency of the occurrence of key-
words indicating either multiculturalism or interculturalism. Because some 
words may be used to indicate both terms, a qualitative evaluation method 
has been applied in order to detect fine but important differences. Regarding 
the governance dimension, data have been collected by means of semi-struc-
tured interviews with those responsible for the bid book in each city. 

4.1  Rijeka

By a cultural programme whose slogan is “Port of Diversity: Water–Work–
Migrations”, the candidature of Rijeka reflects an attempt to transform a 
multi-ethnic scenario into an occasion for enrichment and positive change. 

Regarding the discourse dimension, this can be defined as being more inter-
cultural than multicultural. Terms referring to the ideas of coexistence and 
tolerance appear in the text nine times and are employed to describe a con-
dition that the city of Rijeka wishes to overcome to reach a “mutual cultural 
influencing” (Rijeka 2020: Port of Diversity – Water, Work, Migrations – Rijeka 
Bid Book, 2015, p. 2). Not only is interculturalism mentioned several times 
in the text (eight in total), it is also employed to describe lifestyles which 
should be acquired to activate an “intercultural acupressure” (ibid., p. 6). The 
metaphor of the port, seen as “a place of welcome, a point of encounter, an 
opening, a prologue” (ibid., p. 21), is representative of the value attributed to 
the Other and of the city’s vibrant and extrovert personality. Terms connect-
ed with ideas of encounter, exchange, and interconnection, used 12 times in 
the text, clearly convey both the willingness to “[explore] the advantages […] 
of intercultural societies” (ibid., p. 17) and the need for new eyes to foster 
solidarity and curiosity. Concepts related to the past and tradition (17 words) 
are employed to stress the city’s capacity to reinterpret these and to open 
paths to “artistic, creative and innovative products from all over the world, 
shipped to and from Rijeka” (ibid., p. 7). Symbols are barely mentioned in 
the cultural programme, whereas cosmopolitanism is deemed to be “a func-
tioning antidote to nationalism and populism” (ibid., p. 96). A multicultural 
attitude emerges in the description of the sense of belonging, still focused on 
the idea of a public space which, rather than promoting intercultural encoun-
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ters, focuses on “the status as a zero human position” for the construction of 
a new micro-society. 

Regarding the governance dimension, Rijeka’s bidding process was designed 
and implemented as an open and participatory effort to involve “everyone 
that was willing to contribute” (Interview – Author of the Rijeka Bid Book). 
The cultural programme was conceived in three different participatory steps: 
consultations to formulate the vision of Rijeka 2020, activation of an inter-
national public call for ideas, and the evaluation and selection of projects. 
A special effort was made to engage minorities and migrants by follow-up 
communication regarding the opportunities to participate, and face-to-face 
and online interaction with the management team. Thanks to this “selec-
tive recruitment”, the actors involved may be considered representative of 
the cultural diversity of Rijeka. In terms of communication and power del-
egation, the process presents elements of both a multicultural and an inter-
cultural setting. While some projects, such as the Rijeka Carnival, reflected 
the effort to formulate decisions oriented towards the common good, some 
other initiatives were the result of a process of mediation between the ideas 
and the needs of the different cultural groups. Some autonomous initiatives 
of migrants and minorities, such as gastronomy exchanges (Bakanalije) and 
music festivals (Etno festival), were supported but represented just a small 
part of the bid book. 

The evaluation of the degree of interculturalism in the cultural contents 
dimension of Rijeka’s bidding process focuses on two parts of the cultural 
programme: the “Kitchen” flagship initiative and the “27 Neighbourhood” 
programme. While “Kitchen” presents both multicultural and intercultur-
al traits, “27 Neighbourhood” pursues an intercultural process of cultural 
identity deconstruction. Collaborating with European centres for refugee re-
ception, “Kitchen” is imagined as a “centre for creative migrations” (Rijeka 
2020: Port of Diversity – Water, Work, Migrations – Rijeka Bid Book, 2015, p. 
17), in which people can exchange their experiences concerning travel and 
daily habits, with a focus on the creation of intercultural menus in which dif-
ferent cultures mix and overlap. However, this initiative also presents some 
multicultural, knowledge-based objectives. It aims to provide “opportunities 
for people to showcase their culture, celebrate their history and share their 
stories” (ibid., p. 72), contributing to the acquisition of skills, but not to the 
critical reflection on cultural identity. On the contrary, the “27 Neighbour-
hoods” project pursues a truly intercultural approach. Proposing a system 
of exchanges between twenty-seven selected neighbourhoods in Rijeka and 
the Primorje–Gorski Kotar County and twenty-seven other neighbourhoods 
in different EU countries, the project generates an “eye-to-eye meeting be-
tween widely different realities” in order to awaken self-reflection and cu-
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riosity and to deconstruct cultural identities by means of an “intercultural 
competence” laboratory (ibid., p. 80). 

4.2  Osijek

Cultural diversity was placed at the centre of the “Bridges Over Water” ini-
tiative in Osijek’s candidature, linked with the concept of culture as oxygen 
and a “facilitator of positive change” (Mavrin, 2015, p. 5). “Bridges Over 
Water” was conceived to foster connections between different cultures both 
internally, within Croatia, and externally, across Europe. The objective was 
to promote a “Wireless World”, where the fortification of state borders is 
replaced by an affirmation of the freedom of movement. 

The discourse dimension linked with this vision is a mix of multicultural and 
intercultural elements. While multiculturalism is more evident in the descrip-
tion of the sense of belonging, interculturalism is strongly present in the city’s 
orientation towards the future. Words connected with a multicultural and 
multiethnic setting are used 18 times in the text. This is part of a narrative 
in which the concepts of tolerance and coexistence are evoked more often 
(12 times) than those connected with enrichment, sharing, and commonality 
(eight times). 

However, a more intercultural attitude emerges in the illustration of the city’s 
personality. Verbs related to the ideas of connection, exchange and encoun-
ter are employed in the text with great frequency (38 times) and contribute 
to conveying the state of openness, mentioned 15 times, which makes Osi-
jek an advanced city and a ground for cultural experimentation. This is con-
firmed by the recurrence of the words future (37 seven times) and innovation 
(17 times), indicating the willingness to move “from the past to the future 
and from conflict to peaceful solution” (ibid., p. 95). 

The analysis of the governance dimension is evidence of considerable effort 
undertaken by the management team to include interculturalism in the rep-
resentation and communication modes of the bidding process. Owing to the 
Oskultura digital platform, it was possible “to integrate most of the ideas 
and cultural groups […] in all programme pillars and in most of the key pro-
jects” (Interview – Author of the Osijek Bid Book). Moreover, the team was 
successful at promoting deliberation. According to the interview, the idea 
behind programmes such as the Peace and Reconciliation Centre was “to 
benefit all parties involved”. However, Osijek’s bidding process cannot be 
considered truly participative because of the lack of empowerment of mi-
norities and migrants. Although they were represented and consulted, “there 
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were no significant interactions between the different minority groups and 
migrants were not involved directly as projects creators” (Interview – Author 
of the Osijek Bid Book).

The lack of opportunities for different cultural groups to collaborate could 
explain the prevailing multiculturalism of the cultural contents dimension. 
The majority of the activities proposed are knowledge- and goal-oriented and 
aim to promote cultural self-awareness. To name but a few, the key purpose 
of the “Meal of Tolerance” is to give people an opportunity to learn more 
about their food tradition and that of other cultures, “Language of Minority” 
focuses on teaching a minority language with special attention paid to Rom-
ani and Vlach, while the idea of “Horseland” is to give the Roma minority a 
“chance to display and demystify their rich culture linked with horse breed-
ing” (Mavrin, 2015, p. 57).

However, intercultural objectives linked with a reflective deconstruction of 
cultural identity are present in other initiatives such as “Where the Streets 
Have Two Names” and “Language Labyrinth”. The former temporarily 
changes street names, thus underlining how these need not be a matter of 
ideology and administration any longer, but rather a matter of culture and in-
tercultural encounters. The latter stresses the importance of communication 
skills to promote linguistic integration, underlining how languages are also 
products of social interactions. 

4.3 Pula

In Pula’s bid book, intercultural dialogue is considered crucial for demilita-
risation and the transformation of the city “from fortress to forum” (Demili-
tarise! From fortress to forum – Pula Bid Book, 2015, p. 10). Interculturalism 
is in this case strongly in the mainstream of a large part of the discourse, 
governance, and cultural contents dimensions. 

Regarding discourse, the term interculturalism (used 10 times) is more fre-
quent than words connected with multiculturalism, such as coexistence (used 
twice) or tolerance (three times) and mentioned only to indicate a historical 
feature of the city that should be changed by adopting a more proactive at-
titude. The concept of otherness, recurring eight times in the text, is strongly 
linked to openness, the most frequent word in the text (appearing 21 times), 
and democracy, intended to mean something that “makes us care about each 
other and the world we live in” (Demilitarise! From fortress to forum – Pula Bid 
Book, 2015, p. 47). Pula is portrayed as a vibrant city whose mission is that 
of fighting against “tapija”, social passivity that fosters fear and intolerance, 
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with “the transformative possibilities of participation and inclusion” (ibid., 
p. 89). The direct involvement of citizens by organising outdoor games is 
linked with the idea of the future (a word used 13 times) and with support for 
innovation (mentioned nine times), stressing the necessity of “transforming 
military spaces that are closed to citizens and filling them with cultural activ-
ities” (ibid., p. 21).

The governance dimension reflects this participatory intercultural approach 
coherently. Not only was the process “completely open […] involving more 
than three hundred citizens of different professions and backgrounds”, but 
there was also a strong attempt to “[avoid] the relation of majority-minority 
and its implicit inequalities” (Interview – Author of the Pula Bid Book). In-
stead of adopting the strategies of “selective recruitment”, the most diverse 
representation possible was ensured “by trying to touch all important points 
of life in the city […] and choosing common themes” (ibid.). During the 
interview, it was underlined that “since groups were heterogeneous, the mo-
dality of decision-making encompassed searching for common good”. As far 
as empowerment is concerned, the Author of Pula’s Bid Book confirmed that 
“a great percentage of the programme has been developed following citizens’ 
input”, in combination with the idea of promoting demilitarisation by citizen 
participation.

It is only in the cultural contents dimension that both multicultural and in-
tercultural traits are present. The “Open Fortress” initiative is mainly mul-
ticultural because various cultural communities “are invited to occupy the 
fortresses with the best of their contemporary art and cultural heritage” (De-
militarise! From fortress to forum – Pula Bid Book, 2015, p. 23), creating pro-
grammes that represent their own cultures. On the contrary, both “Open 
Sauces” and “Pilgrimage of Sounds” reflect an intercultural approach. The 
former aims to present the crossover character of European culture through 
food considered as a means of cultural diffusion. The latter promotes the 
transformation of churches, cathedrals, and chapels across Istria and Europe 
in places of interreligious encounters through traditional music and dance. 

5.  Discussion and Conclusions

The comparison between Rijeka, Osijek, and Pula regarding the degree of 
interculturalism in the three identified dimensions of cultural policies – dis-
course, governance, and cultural contents – offers interesting insights for the 
analysis of these cities’ responses to cultural diversity and to further develop 
the theoretical basis of the proposed indicators. 
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All three Croatian ECoC candidates have given considerable space to the 
issues of cultural diversity, multiculturalism, and interculturalism in their ap-
plication. Regarding the discourse dimension, the shift from the coexistence 
of different cultural groups to the promotion of their mutual enrichment 
is supported in all three cities, but developed to varying degrees in the bid 
books. It is strongly in the mainstream in Pula, initiated but still not fully 
attained in Rijeka, and poorly expressed in Osijek. In Pula, the image of an 
intercultural city is made manifest by the fight against “tapija” and the pro-
motion of inclusion and participation, detached from any majority-minority 
relationship. In Rijeka, the metaphor of the “Port of Diversity” underlines the 
necessity of replacing tolerance with an attitude of welcoming and openness, 
without questioning the sense of belonging to separate cultural groups. In 
Osijek, the city’s vibrant, extrovert, and future-oriented image is still attached 
to concepts such as tolerance and coexistence among different communities, 
who are connected by a bridge but not united in a shared space. 

This difference is reflected also in the governance dimension. While all three 
cities are open and inclusive, true participation – intended as the sharing 
of power among different cultural groups and the activation of partnerships 
between migrants, minorities, and the management team – has only been 
achieved in one city: Pula. Rijeka and Osijek were successful at promoting a 
broad representation of the cultural groups living in the city. In Rijeka, the 
management team made an extra effort to engage minorities and migrants. 
In Osijek, thanks to the activation of the Oskultura digital platform, it was 
possible to integrate most of the ideas proposed by the different cultural 
groups in various programme pillars. However, no significant interactions 
were initiated in either case, and the autonomous initiatives of migrants and 
minorities represented just a small part of the bid books. On the contrary, 
Pula was successful at overcoming, by means of governance arrangements, 
the majority-minority relationship and its implicit inequalities, promoting a 
reflection on transversal themes regarding the cultural life of the city.

Regarding the cultural content dimension, none of the three cities devised a 
cultural programme that was completely intercultural. While in both Rijeka 
and Pula the effort of creating new shared narratives was present in various 
programme pillars, in Osijek the majority reflected a showcasing approach, 
giving different groups the possibility of expressing themselves without ques-
tioning their identity.

 Taken together, the 12 proposed interculturalism indicators and their em-
pirical application also inspire further theoretical developments regarding 
the relationship between cultural diversity and local cultural policies. First, it 
emerges that the different dimensions need not be coherent but can still be 
interrelated. A strong accent on interculturalism in the discourse dimension, 
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which is not reflected in the governance and cultural contents dimensions 
gives rise to a rhetoric–reality gap, evidencing how, while present in the vision 
and narrative of the city’s image, mutual enrichment among different cultural 
communities is not implemented in the decision-making processes and in 
cultural production. At the same time, the empirical analysis shows that with-
out an intercultural governance dimension, in which the empowerment of 
minorities and migrants is promoted, the cultural contents dimension lacks 
shared cultural expressions based on the reflective deconstruction of cultural 
identity. According to this, consultative governance processes are much like-
ly to be connected with showcasing difference or heritage literacy approaches 
to cultural production as defined by Bodo (2013), while participatory govern-
ance is supposed to lead to more intercultural, method- and process-oriented 
cultural experiences. 

On top of that, the empirical analysis emphasizes that cities consider food 
and gastronomy to be crucial grounds for multicultural and intercultural ex-
perimentation, regarding not only the discourse but also the cultural con-
tents dimension. Gastronomy has already been identified as a key sector for 
interculturalism by studies on city branding strategies by Zukin (1995) and 
Landry and Wood (2008), and it is present in all three cultural programmes 
as part of multicultural and intercultural initiatives such as “Kitchen” in Ri-
jeka, “Meal of Tolerance” in Osijek, and “Open Sauces” in Pula. The oppor-
tunity to blend different food traditions, their ingredients and flavours, also 
conceptually clarifies the challenge of creating intercultural spaces in which 
identities mix and overlap. The emergence of gastronomy as a key sector 
underlines the necessity of complementing the explicit dimension of cultural 
policies by the implicit one when studying multiculturalism and intercultur-
alism, collecting evidence not only regarding cultural heritage and cultural 
production, but including the analysis of a broader spectrum of ways of life, 
traditions, and customs as well. 

The efforts undertaken by cities as part of the bidding process to become Eu-
ropean Capitals of Culture provide solid ground for studying interculturalism 
in local cultural policies. Although the analysis showed some imperfections, 
the bid books are not only rich in concrete policy measures and actions which 
can be implemented, but are an invaluable result of the process undergone 
by a wide variety of cultural (and other) actors. This may eventually lead to 
an increase in self-consciousness and openness, especially towards other cul-
tures, as well as provide a firm foundation for future innovative cultural (and 
other public) policies.

Further comparative studies of other European Capitals of Culture, of cities 
involved in the Intercultural City Programme promoted by the Council of 
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Europe, and of other programmes focusing on local cultural policies consti-
tute interesting future paths of research for advancing the development and 
validation of the proposed set of interculturalism indicators, individuating 
both best practices and critical aspects for each of the dimensions concerned.
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Table 1: Set of interculturalism indicators in local cultural policies 

Dimen-
sion 

N. Multiculturalism Interculturalism

D
is

co
ur

se

1
Focus on coexistence and toler-
ance of diversity

Attribution of value to the 
Other

2
Sense of belonging to a separate 
community

Sense of belonging to the city 
as a whole

3
Dissociative and introvert city 
personality (closure)

City with an extrovert and 
vibrant personality (openness)

4
Presence of traditional, autoch-
thonous and ethnic symbols 

Presence of contemporary, cos-
mopolitan or mixed symbols

5 Past oriented narrative 
Present or future oriented 
narrative

G
ov

er
na

nc
e

6
Negotiation and aggregation of 
interests community by commu-
nity

Deliberation aimed at mutual 
understanding and common 
good

7
Involvement of minorities and 
migrants in consultation pro-
cesses

Involvement of minorities 
and migrants in co-creation 
processes

8
Exclusive authority of some 
groups over the implementation

Promotion of autonomous 
initiatives of minorities and 
migrants

C
ul

tu
ra

l c
on

te
nt

s

9
Static and exclusive conception of 
cultural expressions

Dynamic and controversial 
conception of cultural expres-
sions

10
Knowledge- and goal-oriented 
cultural activities

Method- and process-oriented 
cultural activities

11
Promotion of cultural self-aware-
ness in the various cultural groups

Reflective deconstruction of 
cultural identity

12
Distinct spaces based on the 
separation between dominant 
majority and minorities

Creation of a shared cross-cul-
tural space beyond the bound-
aries of belonging

Source: Authors 
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A SET OF INDICATORS OF INTERCULTURALISM IN LOCAL 
CULTURAL POLICIES: A STUDY OF THREE CROATIAN 

CANDIDATES FOR THE EUROPEAN CAPITAL OF CULTURE

Summary

While they have been increasingly debated, the differences and implications of mul-
ticulturalism and interculturalism for cultural policies at city level have been poorly 
studied. The Intercultural Cities Index, promoted by the Council of Europe, in-
cludes just a few aspects of cultural policies in the intercultural lens dimension. In 
the light of this gap, this paper proposes a more comprehensive set of indicators to 
evaluate interculturalism in local cultural policies. The indicators are designed ac-
cording to an analytical scheme that considers how two possible approaches to cul-
tural diversity (multicultural and intercultural) are embedded in three dimensions 
of local cultural policies (discourse, governance and cultural contents). Because 
they focus more on the explicit dimension of cultural policies, dealing with cultural 
heritage and consecrated forms of artistic expression, the proposed indicators could 
also be extendable to the implicit definition of culture intended as a way of life. 
The 12 proposed indicators are applied to conduct a comparative analysis of the 
degree of interculturalism attained in three Croatian cities (Rijeka, Osijek, and 
Pula) as they underwent the process of candidature to become European Capitals 
of Culture. This European programme serves as comparative ground to study the 
changes of a city’s cultural policies under the same conditions and pressures. First, 
the study of these cities emphasizes the strict interrelation between the different di-
mensions of local cultural policies. Even if it is strongly present in the discourse 
dimension, interculturalism has not been fully attained without a governance aspect 
that promotes the creation of shared cultural contents. Second, the results evidence 
the recurrence of gastronomy as a sector for experimentation with multicultural and 
intercultural approaches. The crucial role of food in promoting cultural encounters 
stresses the necessity of taking into consideration a broader spectrum of the ways of 
life, traditions, and customs when studying multiculturalism and interculturalism in 
local cultural policies.

Keywords: multiculturalism, interculturalism, cultural policies, indicators, Euro-
pean Capitals of Culture, Croatia
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The integration of migrants remains the primary responsibility 
of nation states, but European Union policies are important 
with regard to knowledge exchange, its promotion, and the 
monitoring of integration practices. European Union legislation 
provides a strong anti-discrimination framework and emphasiz-
es the equal opportunity principle as key integration issues. This 
paper’s starting assumption is that, besides the anti-discrimina-
tion aspect of migrant integration in the area of employment, 
their contribution to economic growth is no less important. An 
analysis of European policies has been carried out in the con-
text of the approach to managing diversity, which highlights the 
potential of diversity for better organisational performance. It 
is argued that the successful integration of migrants is recog-
nised not only as key to better migrant participation but also as 
potential for the host society’s labour market and for increased 
economic performance. Several challenges to the successful in-
tegration of migrants are underlined in the paper.
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1. Introduction1

As part of the modern intercultural approach, integration marks a two-way 
process of migrant engagement with the fundamental structural areas of the 
recipient country’s society and their identification with that society. It there-
fore involves the obligation to provide migrants with formal rights that will en-
able them to participate in community life, but also to adapt to the standards 
and values of the recipient country’s society without renouncing their own 
cultural identity. This involves at least three dimensions: legal-political, so-
cio-economic, and cultural-religious (Penninx & Garcés-Mascareñas, 2016; 
Penninx, 2007). The legal-political dimension refers to different political and 
status rights, such as residence, family reunification, political participation 
and acquisition of citizenship, as well as informal opportunities for political 
participation. The socio-economic dimension of integration focuses on one’s 
position within the labour market, including the right to work and access 
to social and other rights, such as health care, education, and housing. The 
cultural-religious dimension is concerned with cultural and religious rights. 

The immigration flow contributes to an increasing demographic complexi-
ty of nation states, which leads to the development and implementation of 
public policies that endeavour to reflect the complexity of the social environ-
ment. This, among other factors, includes public policies and the adoption of 
a series of measures aimed at improving the position of those social groups 
that have previously been excluded or underrepresented. These should spe-
cifically contribute to equal employment opportunities because employment 
is perceived as probably the most important determinant of the integration 
process.

The integration of migrants usually lies within the scope of state affairs, while 
local self-government units are of particular importance with regard to deter-
mining the success or failure of national integration policies (Lalić Novak & 
Vukojičić Tomić, 2016, p. 281). The European Union is not responsible for 
migrant integration. However, the importance of EU policies is reflected in 
the promotion of “knowledge exchange on migrant integration” and in the 
“stimulation of applied scientific research on issues associated with integra-
tion” (Geddes & Achtnich, 2015, p. 293).

This paper looks at the socio-economic dimension of integration, or more 
precisely at employment opportunities as a key part of the integration pro-

1 This paper was prepared as part of the scientific research project titled New Croatian 
Legal System at the Zagreb Faculty of Law (znanstveno-istraživački projekt “Novi hrvatski pravni 
sustav”, Pravni fakultet u Zagrebu) in 2017.
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cess. Given that European policies have a rather significant impact on mem-
ber countries in terms of understanding problems and their solutions, the 
aim of this paper is to determine the values   underlying European integration 
policies.

This paper is organised as follows. The second section describes the Europe-
an framework for the integration of migrants. In an effort to distinguish be-
tween different approaches to integration in terms of employment, the third 
section introduces the diversity management approach and underlines its ba-
sic elements with regard to the anti-discriminatory approach. The fourth sec-
tion provides an analysis of selected European policies and measures aimed 
at the labour market integration of migrants. This is followed by concluding 
remarks. 

2.  European Union Agenda for the Integration 
of Migrants

The integration of legal migrants is acknowledged as a key mechanism to “maxi-
mising the opportunities of legal migration and making the most of the contribu-
tions that immigration can make to EU development”.2 At EU level, migration 
policy is based on founding treaties, European Union directives, and European 
Commission programmes and strategies.

The key legal document containing the catalogue of rights guaranteed to EU 
citizens and third-country nationals is the Charter of Fundamental Rights of 
the European Union of 2000.3 Within the principle of non-discrimination: “Any 
discrimination based on any ground such as sex, race, colour, ethnic or social 
origin, genetic features, language, religion or belief, political or any other opin-
ion, membership of a national minority, property, birth, disability, age or sexual 
orientation shall be prohibited” and furthermore “any discrimination on grounds 
of nationality shall be prohibited” (Art. 21). 

The Treaty on European Union and the Treaty on the Functioning of the 
European Union of 2010 are the first founding treaties that contain a legal 
basis for the issue of EU integration, whereby the European Parliament and 
the Council are empowered to adopt, in ordinary legislative procedure, meas-

2 Statement on the European Commission Directorate General for Home Affairs web 
page: https://ec.europa.eu/home-affairs/what-we-do/policies/legal-migration/integration_en

3 The Charter encompasses numerous human rights obligations that are already part of 
international treaties but have interpretative power, as it interprets and clarifies binding agree-
ments (Vasiljević, 2011, p. 92).
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ures to encourage and support the activities of member states with a view to 
promoting the integration of third-country nationals.4 

Although integration policies lie within the competence of member states,5 the 
EU has developed a common framework for the integration of third-country 
nationals within two broader groups of mechanisms: “harder” and “soft” gov-
ernance mechanisms in terms of their legal effect (Geddes & Achtnich, 2015, 
pp. 293–302). A range of “harder” governance mechanisms has been develop-
ing since 1999. This includes EU directives with a strong anti-discrimination 
approach dating from the year 2000 and two directives from 2003 that both 
contain “integration measures” (ibid., 297). The Racial Equality Directive6 sets 
out the framework for combating discrimination based on racial or ethnic or-
igin in order to apply the principle of equality in member states (Art. 1). The 
areas of application are employment (including selection criteria, employment 
conditions, and promotion criteria), vocational guidance and vocational train-
ing and retraining, work and working conditions, membership and activity in 
workers’ or employers’ organisations, social protection and social benefits, ed-
ucation, and access to goods and services (Art. 3, Section 1). The directive 
explicitly prohibits discrimination in said areas in European legislation and pre-
scribes the obligation for member states to adopt the acts necessary to comply 
with its provisions. The Employment Equality Directive7 is similar in many 
ways. Additionally, it requires equal treatment in employment and vocational 
training regardless of someone’s religion or beliefs, disability, age, or sexual 
orientation. The Family Reunification Council Directive8 determines the con-
ditions and set-up measures required to grant legally resident third-country 
nationals the right to family reunification. The Long-Term Residence Coun-
cil Directive9 sets up the conditions for third-country residents to be granted 
long-term residence and develops their rights within the broader framework 
of freedom of movement for people, services, goods, and capital. The areas 

4 According to the Treaty, stateless persons are treated as third-country nationals (Art. 
67, Section 2).

5 Every member state has its own approach to the integration of immigrants into national 
life, and the variety of approaches is reflected in the diverse national laws and integration pro-
cedures throughout Europe. 

6 Council Directive 2000/43/EC of 29 June 2000 implementing the principle of equal treat-
ment between persons irrespective of racial or ethnic origin [2000] Official Journal L 180. 

7 Council Directive 2000/78/EC of 27 November 2000 establishing a general framework 
for equal treatment in employment and occupation [2000] Official Journal L 303.

8 Council Directive 2003/86/EC of 22 September 2003 on the right to family reunifica-
tion [2003] Official Journal L 251. 

9 Council Directive 2003/109/EC of 25 November 2003 concerning the status of third-
country nationals who are long-term residents [2003] Official Journal L 016.
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of application are access to employment, education and vocational training, 
social protection, and access to goods and services.

“Soft” governance mechanisms are non-binding; however, they are not 
without any effect.10 According to Geddes & Achtnich (2015, p. 299), they 
can “provide a forum for knowledge exchange and the development of new 
knowledge.” There are many such mechanisms,11 among which one is par-
ticularly interesting because it forms a foundation for EU initiatives in the 
field of integration. In November 2004 the Justice and Home Affairs Council 
adopted a list of “Common Basic Principles for Immigrant Integration Policy 
in the EU”.12 This set of principles stresses that integration is a dynamic, two-
way process of mutual accommodation by all immigrants and residents and 
implies respect for the basic values of the EU. The common basic principles 
are as follows: (1) employment is a key part of the integration process and is 
central to the participation of immigrants and to the contributions immigrants 
make to the host society; (2) basic knowledge of the host society’s language, 
history, and institutions is indispensable to integration; (3) efforts in education 
are critical to preparing immigrants to be more successful and more active 
participants in society; (4) access for immigrants to institutions, as well as to 
public and private goods and services, on a basis equal to national citizens 
and in a non-discriminatory way constitutes a critical foundation for better 
integration; (5) frequent interaction between immigrants and member state 
citizens is a fundamental mechanism for integration (shared forums, inter-
cultural dialogue, education about immigrants and immigrant cultures, and 
stimulating living conditions in urban environments); (6) the practice of diverse 
cultures and religions must be safeguarded, unless practices conflict with other 
inviolable European rights or with national law; (7) the participation of immi-
grants in the democratic process and in the formulation of integration policies 
and measures, especially at the local level, supports their integration; (8) main-
streaming integration policies and measures in all relevant policy portfolios and 

10 Soft instruments can “influence domestic understanding of certain problems and their 
solutions and support the legitimacy of domestic actors and they can further stimulate conver-
gence or harmonization of Member States’ public policies” (Lalić Novak, 2016, p. 31). 

11 For example: a network of National Contact Points on Integration at member state level; 
a network of largely interior minister officials known as the European Migration Network (EMN); 
a think-tank-led monitoring exercise, the Migrant Integration Policy Index (MIPEX); funds for 
research which have been provided by various funds; the European Programme for Integration 
and Migration (EPIM); but also a growing role for the European Parliament (EP) through the 
application of what is known as the ordinary legislative procedure and enhanced powers for the 
Court of Justice of the European Union, and the like. (Geddes & Achtnich, 2015, pp. 299–302).

12 Available at the European Commission web page dealing with immigrant integration: 
https://ec.europa.eu/migrant-integration/librarydoc/common-basic-principles-for-immigrant-
integration-policy-in-the-eu
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levels of government and public services is an important consideration in public 
policy formation and implementation; and (9) developing clear goals, indicators, 
and evaluation mechanisms is necessary to adjust policy, evaluate progress on 
integration, and to render the exchange of information more effective. As has 
previously been noted, the common basic principles are not a binding instru-
ment. They have nevertheless “made an important contribution to the thinking 
about national integration policies in a number of countries” (Pratt, 2015, p. 
127). Moreover, their implementation was promoted through the European In-
tegration Fund and they “remain a point of reference at EU level” (ibid.).

In an effort to establish a coherent European framework for migrant integra-
tion,13 the Commission’s 2005 Common Agenda for Integration14 provides 
proposals for measures to implement the common basic principles. For each 
of the common basic principles, the Commission’s Common Agenda sug-
gests a number of priorities and actions as guidance to the EU and member 
states in the implementation of integration policies. Particular emphasis is 
placed on the gender perspective that should be incorporated in all actions. 

As for other EU policies on migrant integration, several documents are of 
particular importance and should be elaborated upon briefly. 

The European Agenda for the Integration of Third-Country Nationals15 of 
2011 calls for a strengthened and balanced approach to integration in differ-
ent policy areas and at different levels, focusing on measures to increase the 
economic, social, cultural, and political participation of migrants, especially 
at the local level. Integration is recognised as a way of realising the potential 
of migration. The European Agenda starts from the main premise that Euro-
pean societies are faced with increasing diversity due to increasingly intensive 
migration. In addition, it points out that Europe has been strongly influenced 
by other demographic changes, such as an ageing population, longer life ex-

13 Establishing a more coherent EU approach to integration means in particular: con-
solidating the legal framework on the conditions for the admission and stay of third-country 
nationals; developing cooperation activities and exchange of information on integration; main-
streaming and evaluation (Communication from the Commission to the European Parliament, 
the Council, the European Economic and Social Committee and the Committee of the Regions, 
A Common Agenda for Integration Framework for the Integration of Third-Country Nationals 
in the European Union [2005] COM(2005) 389 final, Paragraph 3).

14 Communication from the Commission to the European Parliament, the Council, the 
European Economic and Social Committee and the Committee of the Regions, A Common 
Agenda for Integration – Framework for the Integration of Third-Country Nationals in the Eu-
ropean Union [2005] COM(2005) 389 final.

15 Communication from the Commission to the European Parliament, the Council, 
the European Economic and Social Committee and the Committee of the Regions, European 
Agenda for the Integration of Third-Country Nationals, [2011], COM(2011) 0455.
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pectancy, and a declining working age population. Therefore, a “more effective 
integration of migrants” by means of tailored solutions can “help to address 
these issues, in addition to maximising the use of the labour force and skills 
already available in the EU and improving the productivity of the EU econo-
my“ (COM, 2011, Paragraph 1). According to the European Agenda, the most 
pressing challenges in terms of migrant integration are: (1) the prevailing low 
employment of migrants, especially migrant women; (2) rising unemployment 
and high levels of “overqualification”; (3) increasing risks of social exclusion; 
(4) gaps in educational achievement; and (5) public concern over the lack of 
integration of migrants. Apart from highlighting European integration chal-
lenges, the Agenda also suggests recommendations and proposes actions that 
should focus on three key areas: integration through participation, greater ac-
tion at the local level, and the involvement of countries of origin.16 On the one 
hand, the European Agenda calls for a positive attitude towards diversity and 
for strong guaranties of fundamental rights and equal treatment. On the other 
hand, it strongly emphasizes the potential of effective integration to address 
the scarcity of the labour force and skills in Europe. In other words, economic 
performance could increase if integration policies were designed in order to 
meet the host country market needs.

The most recent European Commission document, dating from 2016, is 
the “Action Plan on the Integration of Third-Country Nationals”.17 It points 
out that “third-country nationals across the EU continue to fare worse than 
EU citizens in terms of employment, education, and social inclusion out-
comes” (Paragraph 1, p. 2). It suggests that third-country nationals con-
tinue to face barriers in the education system, the labour market, and in 
accessing decent housing. The main emphasis of the Action Plan is on the 
successful integration of migrants understood as a “process [that happens] 
across many different policy areas – e.g. education, employment, entrepre-
neurship, culture – and in different contexts” (Paragraph 4, p. 5). For this 
purpose, the Action Plan sets out policy priorities and measures to support 
the implementation of these priorities. The policy priorities include: (1) 
pre-departure/pre-arrival measures; (2) education; (3) integration into the 

16 Successful integration of migrants in the EU can make a significant contribution to 
targets that have been set within the Europe 2020 Strategy. These targets include specifically: 
raising the employment rate to 75% by 2020, reducing school dropout rates to less than 10%, 
increasing the share of the population that has completed tertiary education, and lifting 20 mil-
lion people out of poverty or social exclusion (Communication from the Commission, Europe 
2020 – A strategy for smart, sustainable and inclusive growth, Brussels, 3.3.2010, Paragraph 2).

17 Communication from the Commission to the European Parliament, the Council, the 
European Economic and Social Committee and the Committee of the Regions, Action Plan on 
the integration of third country nationals [2016] COM(2016) 377 final.

Migrations, Diversiti, Integration...-za tisak.indd   109Migrations, Diversiti, Integration...-za tisak.indd   109 05-Mar-19   2:16:19 AM05-Mar-19   2:16:19 AM



110

Tijana Vukojičić Tomić

labour market and access to vocational training; (4) access to basic services 
such as accommodation and health care; and (5) active participation and 
social inclusion, including the participation of migrants themselves in the 
development and implementation of integration policies, promoting ex-
changes with host societies, and combating discrimination and promoting 
a positive approach to diversity.

3.  Diversity Management in Employment – Roots 
and Theoretical Stronghold 

In the context of society, diversity has traditionally referred to racial, na-
tional, and gender identity of individuals or groups, but in modern under-
standing it encompasses some additional categories of diversity of individ-
uals such as age, disability, social status, and religion (Guy & Newman 
2005, p. 143). Diversity in the working environment refers to a workforce 
comprising two or more groups of employees of different racial, national, 
gender, cultural, and religious affiliation, as well as other characteristics 
such as age or disability (Dessler, 2005, p. 55). Contemporary literature 
on human resource management in public administration has devoted in-
creasing attention to managing diversity and ensuring representative em-
ployment. Reasons for the increased interest of scientists and practitioners 
in this subject include: socio-demographic development, new ideas about 
political representation, cultural and attitudinal changes in societies, and 
socio-economic changes (von Maravić, Guy Peters & Schröter, 2013, pp. 
12–14). The “functional pressure” (ibid.) of growing geographical mobility 
within the common EU market and the increased migration flow brought 
about by humanitarian reasons, in combination with the widespread con-
sensus on the government role in minority integration, affects EU member 
states’ policies with regard to accommodating a variety of the newcomers’ 
interests and needs. 

The question of the demographic composition of human resources and new 
approaches to diversity are becoming important issues in human resource 
management (Millmore et al., 2007, pp. 466–468). New approaches are be-
ing designed as to maximise the human potential arising from diversity, but 
also to eliminate obstacles such as prejudice and bias that may hamper the 
appropriate functioning of diverse human potential (Dessler, 2005, p. 56). 

The diversity management approach to human resource management was 
developed in the late 1980s in the United States. According to Van Gool 
(2015, pp. 176–177), it was a response “to the uncertain future of affirmative 
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action”.18 Affirmative action measures were used to tackle the problem of 
discrimination and correct the effects of past discrimination towards “target 
groups that [had] been previously excluded or underrepresented” (Selden, 
1997, p. 38). They were meant to contribute to equal opportunities regarding 
the employment of certain social groups and were therefore created as gov-
ernment measures fostering equal employment opportunities, such as quotas 
and employment goals.19 The effects of affirmative action have been exten-
sively studied by scholars in an effort to test the passive representation of 
minorities within the scope of the theory of representative bureaucracy.20 The 
representative bureaucracy theory argues that public servants make decisions 
according to their socio-demographic characteristics and that these decisions 
will be in accordance with the interests of the social groups from which they 
come (Kennedy, 2014, p. 401).

According to many authors, the theoretical approach aimed at achieving bet-
ter outcomes of organisational actions for either a particular segment of the 
population or for all users is linked to the inflationary approach to managing 
diversity which, along with the socio-symbolic component of representative 
employment, also emphasizes the component of organisational performance 
and organisational success. 

Diversity management aims to maximise the potential of all employees. It 
was designed under the influence of managerial public administration re-
form known as New Public Management.21 In line with the doctrinal focus 

18 The term “affirmative action” is used to describe the anti-discrimination legislation of 
the United States in the late 1960s and 1970s.

19 Quotas are more restrictive than employment goals. Goals are “flexible benchmarks or 
indicators of an organization’s desired level of protected-class employment” with no sanctions 
imposed, while quotas bind organisations to meet a fixed number or percentage of protected-
class persons and they usually impose sanctions (fines) (Riccucci, 2005, p. 413).

20 The contemporary understanding of representative bureaucracy relies mainly on the 
Mosher distinction and linkage between passive and active representation (1982). Passive repre-
sentation refers to the social background of public servants and the degree to which they mirror 
the whole of society (Mosher, 1982, p. 15). This type of representativeness has two aspects. In 
the first case, similarly to objective responsibility, representativeness requires a degree of ac-
countability to those who are being represented. The second aspect concerns the participation 
of representatives in the process of policy-making and administration of programmes that carry 
a particular significance in relation to the socio-demographic background. Active representative-
ness refers to the situation when a public servant presses for the interest of “those whom they are 
presumed to represent” (ibid., p. 14), in most cases, a particular segment of a society.

21 Since the 1980s, in Anglo-Saxon countries as well as parts of the European continent, 
public administration reforms have been noticeably marked by economic values and efforts to 
“maximize the entire public sector [with a view] to market principles, [and] ways of developing 
entrepreneurial behavior” (Koprić, 2006, p. 354), along with cutting public costs. All sets of 
reforms under the label of New Public Management have been strongly oriented towards in-
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of New Public Management on market value, administrative efficiency, and 
consumer service satisfaction, the traditional forms of personal management 
have been shifting towards the concept of human resource management,22 
which, amongst other things, targets the increase of organisational abilities 
and performance (Marčetić, 2007, pp. 83–87). While diversity management 
is not a central issue of human resource management, these two approaches 
are largely based on similar premises, which in the first place relates to raising 
efficiency and achieving organisational goals (Groeneveld & Van de Walle, 
2010, p. 247). 

3.1.  What is Old and What is New?

The approach to managing diversity moves human resource management 
patterns away from the conventional legislative aspect of equal employment 
opportunities and towards a diversity mainstreaming strategy in areas such as 
gender, age, social origin, disability, personality, national origin and style of 
work. The imperative of competitiveness of today’s markets turns it into a stra-
tegic approach, which may primarily ensure the conquest of new consumers 
and markets, but also attract talented and competent candidates (Bahtijare-
vić-Šiber, 2014, p. 362). The basic idea is that the use of differences in human 
resource management can create a productive environment in which the po-
tential of employees is fully exploited and they feel appreciated in terms of con-
tributing to the achievement of organisational goals and overall organisational 

creasing efficiency and effectiveness, while all other values (democratic, legal, political, and the 
like) were relegated to a secondary position. New Public Management is a common name for a 
whole series of managerial reforms that dominated structural, functional, and other changes in 
the public sector of many countries. There are significant differences between the countries that 
have adopted the ideology of New Public Management (the widest acceptance being in New 
Zealand, the UK, Canada, Australia, and the USA, but also in Nordic and German countries 
and some transitional and developing countries), its economic, cultural, and other features, as 
well as the degree and scope of the application of methods inspired by New Public Manage-
ment. However, the introduction of microeconomic thinking and techniques in managing public 
sector organisations is acknowledged as a common feature. Perko Šeparović (2006, p. 75) nar-
rows down all reform models to two main groups based on the primary mechanism of regulation: 
the British, which emphasized privatisation and the market, the Swedish, with management by 
results. A third group is the Dutch–Danish: it is less clearly profiled, and characterized by devo-
lution/decentralization.

22 Human resource management is, according to Marčetić (2007, p. 107), “a series of 
active and dynamic activities that regulate the status relations of staff employed in public orga-
nizations in a more or less individualized manner and the relationships between employees and 
organizations”. Strategic management of human resources aims to accomplish the “maximum 
achievement of organizational goals and public interest and [meet] the needs and interests of 
employees” (ibid.).
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performance.23 Emphasis on social equity as part of affirmative action is not 
as important. The approach is in favour of business success as a result of the 
basic idea that organisations which appreciate diversity – employ minorities, 
create an inclusive organisational culture, and recognise, respect, and celebrate 
diversity – will be rewarded with greater efficiency and innovation in the work 
of their employees and thus achieve better organisational performance. 

4.  European Policy Framework for the Integration of 
Migrants – Focus on Employment

Diversity management may be defined as a “complete organizational cultural 
change designed to foster appreciation of demographic, ethnic and individu-
al differences” (Gilbert, Stead & Ivancevich, 1999, p. 66) and as a “precursor 
to enhanced organizational performance” (Cox & Smolinski, 1994 in Gilbert, 
Stead & Ivancevich, 1999, p. 66). According to some authors,24 affirmative 
action has lost public support, even though it was designed to redress past 
discrimination and injustices perpetuated by society. Several reasons were 
found to contribute to this perception: affirmative action applied lower hir-
ing and performance standards for minorities, it was presumed to violate the 
basic tenets of social justice, people were recruited based on irrelevant work-
place characteristics, those hired as a result of affirmative action measures 
were often less competent and less qualified, and the like. (Gilbert, Stead & 
Ivancevich, 1999). Yet the increasing complexity of modern societies, mainly 
attributed to the migration flow that is becoming a global phenomenon, has 
led to the development of a whole scale of recommendations and measures 
which endeavour to reflect the complexity of the social environment through 
the human potential structure. 

In terms of employment and economic growth in the European Union, con-
temporary demographic trends, economic polarisation, and human resource 
constraints urge for a different approach and policy initiatives. Millmore et 

23 A set of organisational activities are proposed to create a diversity management pro-
gramme and a stimulating environment to make employees “better able to adapt to individu-
al cultural differences“ (Dessler, 2005, pp. 56–57): provide strong leadership (become a role 
model), assess the situation in the organisation (evaluation, surveys, and focus groups), provide 
diversity training and education, change culture and management systems, and evaluate the 
diversity management programme.

24 Several studies have found that affirmative action has failed to ensure equal employ-
ment opportunities for all and is perceived as generally ineffective (see for example Gilbert, 
Stead & Ivancevich, 1999).
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al. (2007, p. 466) describe some trends in the demographic composition of 
the labour market using the example of the European Union and the UK. 
Although Eurostat data show that the total population of 15 European Union 
countries (before the 2004 enlargement) will remain stable over the next 25 
years, the structure of the population and its demographic characteristics will 
change considerably. Specifically, this refers to the working age population 
(16–59), which will decline from 228 million in 2005 to 203 million by 2030, 
while the number of people over the age of 60 will grow from 86 million to 
123 million, representing a growth of more than 40%. Eurostat predicts that 
these demographic changes will have a significant impact on the composition 
of the labour force in the European Union. Due to demographic change, 
the European workforce is already shrinking – only two-thirds of the working 
age population are currently employed and the employment rate of women, 
young people, and older workers is particularly low.25 The EU workforce is 
ageing and shrinking. In 2010 the working age population reached its maxi-
mum of 333 million and has been declining ever since (Fotakis & Peschner, 
2015, p. 12). It is estimated that, despite the recovery of the employment rate 
in the last few years and with a steady net migration, there will be 16 million 
fewer people of working age by 2030 (World Economic Forum, 2016, p. 7). 
The most pressing concern highlighted in all relevant documents is the need 
to increase labour market participation, often related to specific population 
groups (women, young people, older workers, and immigrants) because many 
countries have a rather substantial pool of unused labour capacity. 

This issue, combined with the fact that Europe needs to make full use of its 
labour potential to face the challenges of an ageing population and rising 
global competition, has led the European Commission to come up with rec-
ommendations and measures towards inclusive growth through high levels 
of employment, investing in skills, fighting poverty, and modernising labour 
markets, amongst other measures. 

Special attention has been given to developing a “new agenda for migrants’ 
integration to enable them to take full advantage of their potential”.26

Employment is perceived as a core part of the integration process in Euro-
pean Union policies. Two aspects are underlined. On the one hand, finding 
a job is fundamental for migrants to participate in the host country’s eco-
nomic and social life. A second benefit may be observed to the country’s 

25 Communication from the Commission, Europe 2020 – A strategy for smart, sustain-
able and inclusive growth, Brussels, 3.3.2010. [2010] COM(2010) 2020.

26 Ibid., p. 10.
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economy.27 As stated in the European Commission’s Action Plan “timely 
and full labour market integration can also help to meet the growing needs 
for specific skills in the EU as well as to enhance the sustainability of the 
welfare systems against the background of an ageing population and work-
force”.28 

The Europe 2020 Strategy,29 adopted by the European Council on 17 June 
2010, is the EU’s agenda for growth and jobs for the current decade. Strat-
egy 2020 defines the framework and the objectives of an active employment 
policy, provides guidelines for drafting national documents, and is aimed at 
achieving a smart, sustainable, and inclusive economy with a high level of 
employment, productivity, and social cohesion by implementing measures 
to increase employment and create new jobs. The implementation of the 
strategy is ensured by the Europe 2020 Integrated Guidelines,30 which were 
adopted by the Council of Europe in 2010. Among other things, they en-
courage so-called inclusive growth, which implies the building of a cohesive 
society marked by solidarity, in which all people, especially women, older 
people, young people, people with disabilities, and legal migrants are actively 
involved in society and the economic life of the country. The strategy deter-
mines specific targets for inclusive growth which include: raising the employ-
ment rate to 75% by 2020, reducing school dropout rates to less than 10%, 
increasing the share of the population that has completed tertiary education, 
and lifting 20 million people out of poverty or social exclusion (COM, 2011, 
Paragraph 2). The successful integration of migrants in the EU, which as-
sumes enabling them to take full advantage of their potential, is a means 
that can make a significant contribution to meeting employment targets. The 
importance of employment as a key part of the integration process is also 
highlighted in the European Commission’s Common Agenda for Integra-

27 For example, the OECD looks at the evidence on how immigrants affect the economy 
in three main areas: the labour market, the public purse, and economic growth. Their findings 
show positive impact of migration in all three areas. For example, the analysis indicates that 
migrants contribute significantly to labour market flexibility in Europe; they contribute more 
in taxes and social contributions than they receive in benefits; migration boosts the working 
age population; migrants arrive with skills and contribute to the human capital development of 
receiving countries; and they also contribute to technological progress (OECD, 2014).

28 Communication from the Commission to the European Parliament, the Council, the 
European Economic and Social Committee and the Committee of the Regions, Action Plan on 
the integration of third-country nationals [2016] COM(2016) 377 final.

29 Communication from the Commission, Europe 2020, A strategy for smart, sustainable 
and inclusive growth, Brussels, 3.3.2010. [2010] COM(2010) 2020.

30 Council Recommendation of 27.4.2010 on broad guidelines for the economic policies 
of the Member States and of the Union Part I of the Europe 2020 Integrated Guidelines [2010] 
COM(2010) 193 final.
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tion (ibid. p. 6). This is established as a twofold principle: it is central to the 
participation of immigrants and to the contributions immigrants make to the 
host society. In order to address the failures of current policies on integration 
into the labour market, which are reflected in the significantly higher rate of 
unemployment of immigrants with respect to the native population, several 
actions have been proposed. These include ensuring the recognition of qual-
ifications from third countries, making use of certificates immigrants have 
obtained as a result of training courses, ensuring the value of such courses as 
tools to access labour markets, creating incentives to engage employers in re-
cruiting immigrants, providing greater support to migrant entrepreneurs, and 
other actions. Overall, non-discrimination and equal opportunity principles 
are still seen as key integration issues. However, there is notable innovation 
in the EC’s approach towards the employment of migrants, because this is 
recognised not only as key to the improved participation of migrants but also 
to be carrying potential for the host society’s labour market.

As has been previously stated, the most recent comprehensive Action Plan 
on the Integration of Third-Country Nationals sets out employment as a core 
part of the integration process. Access to jobs is not viewed simply as a right 
to equal opportunities but as carrying potential for both migrants and the host 
country’s economy and society as a whole. Finding a job contributes the most 
to becoming part of the host country’s economic and social life but can also 
strengthen a country’s human capital and welfare system. European countries’ 
economic needs and the economic impact of migration are very much em-
phasized. For this purpose, the European Commission has developed a set of 
measures and tools to promote and support the profiling of skills and the rec-
ognition of qualifications, as well as active employment measures. Measures 
to support member states include the following: support for the timely iden-
tification of skills and qualifications, recognition of academic qualifications, 
funding for projects which promote “fast-track” insertion into the labour mar-
ket and vocational training (e.g. through skills assessment and validation, em-
ployment-focused language training, and on-the-job training), promotion and 
sharing of promising practices on labour market integration, piloting projects 
on migrant entrepreneurship, launching initiatives to match immigrants who 
have a scientific background with suitable positions in universities and research 
institutions, recruitment of teachers with a migrant background, and so on.

According to the Macroeconomic Assessment for the EU of 2016,31 the 
successful integration of migrants is a key variable to determining macro-
economic effects in the medium to long term. In the long term, migrants 
can “contribute to greater flexibility in the labour market, help address de-

31 European Commission, 2016. 
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mographic challenges and improve fiscal sustainability” if they are well inte-
grated (European Commission, 2016, p. 4). More precisely, migration could 
help strengthen sustainability if potential human capital is used well in coun-
tries with ageing populations and shrinking workforces. Otherwise, migration 
inflow could weaken fiscal sustainability (ibid., p. 18). Previous research and 
literature proves the connection between early and successful integration and 
the positive contribution migrants may have on growth and public finances. 
In order to better facilitate the employability of migrants, lowering barriers 
is essential for their ability to get regular jobs and to impact positively on 
growth and public finances. 

In terms of EU medium- to long-term growth prospects, migration is per-
ceived as a “historic opportunity” to compensate for the decline of Europe’s 
working age population (World Economic Forum, 2016, p. 11). If integration 
policies are designed in such a way as to meet with public support and match 
individual countries’ specific market needs with migrants’ skills and quali-
fications, they can help to address the shortcomings of the labour market. 
Several conditions need to be met in that regard. The successful integration 
of migrants depends highly on political consensus, public perception, and 
widespread public support. For that to occur, the migration debate has to 
shift from migrants being perceived as a burden to acknowledging the oppor-
tunities they bring to the country’s economy. Policy incentives are also of the 
utmost importance. Active labour market policies must be designed so as to 
open up long-term and stable pathways on the basis of specific labour vacan-
cies (Fotakis & Peschner, 2015, p. 40). Special attention needs to be devoted 
to developing the skills of a better qualified and adaptable workforce, using 
methods such as language training and professional or on-the-job training. 
The case of Germany, for example, indicates the effectiveness of such meth-
ods – five years upon their arrival around 50% of working age refugees have 
found a job, compared to only 8% in the first year of their arrival (World 
Economic Forum, 2016, p. 10). Further policy measures to facilitate the suc-
cessful integration of migrants into the labour market are: the introduction of 
a clear set of migrant rights and obligations, an obligatory labour market in-
tegration year (as in Austria, for instance), efforts to fight illegal employment 
(for example, in Great Britain and Lithuania), fiscal incentives, individual 
guidance to labour market integration (European Commission, 2017, p. 71), 
guarantee schemes, and more liberal legislation (World Economic Forum, 
2016, p. 11).
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5. Conclusion

In times of intensive migration flows and increasing social complexity, one of 
the biggest contemporary challenges to European Union countries lies in the 
integration of migrants, which presumes mutual accommodation between 
migrants and the host society. Migrant integration usually lies within the 
scope of state affairs and local self-government is of particular importance 
in this regard, because national integration policies are in fact implemented 
at the local level. Nevertheless, European policies are important in terms 
of knowledge exchange, its promotion, and the monitoring of migrant 
integration practices. 

European Union legislation provides legal rights for those EU citizens who 
are racially, ethnically, or religiously “different”, and often placed in a minority 
position because of their history of migration. European policy toward 
minorities is developed in primary and secondary sources of EU law, and 
its strategic policies are developed with an emphasis on equal opportunities 
and an anti-discrimination approach. A more pressing concern for European 
leaders is the continuous impact on the European Union of new immigrants 
from the less developed world. Migratory flows also represent a serious 
challenge to the management of European diversity. The EU has rather few 
instruments to secure the rights of non-citizen, third-country migrants and is 
generally attempting to develop a common framework for their integration, 
including a whole range of governance mechanisms. The development of 
such mechanisms has been “characterised by a complex, multi-speed process 
resulting in different competences and styles of policy and law-making” 
(Geddes & Achtnich, 2015, p. 296).

In EU discourse, the integration of migrants is a key mechanism to maxi-
mising the opportunities and contributions that migration can make to EU 
development. European societies are faced with increasing diversity due to 
intensive migration, which calls for the development and implementation of 
policy measures to reflect the rising complexity of the social environment. 
In order to develop successful integration models, European countries need 
to cope with several pressing issues: a low migrant employment rate, risk of 
social exclusion, gaps in educational achievement, and public concern over 
the absence of migrant integration.32

32 Communication from the European Commission to the European Parliament, the 
Council, the European Economic and Social Committee and the Committee of the Regions, 
European Agenda for the Integration of Third-Country Nationals [2011] COM/2011/0455.
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The employment of migrants is perceived as a key part of the integration 
process in European Union policies, as finding a job is fundamental to mi-
grant participation in the economic and social life of the recipient country. 
Moreover, the successful integration of migrants can help to meet the growing 
needs of European markets in terms of requirements of specific skills and an 
ageing population and workforce. Namely, the European workforce is ageing 
and shrinking due to demographic change, while many countries have a rather 
substantial pool of unused labour capacities, especially with a view to specific 
population groups (women, young people, older workers, and immigrants). 
These demographic trends, together with economic polarisation and human 
resource constraints urge for different policy initiatives and the development 
of a new agenda for migrant integration, which will enable them to take full 
advantage of their potential.

An analysis of European policy concerns regarding employment as a vital 
part of migrant integration into host societies indicates a shift in policy ori-
entation in comparison with that of minority integration. Regulations and 
special measures to foster minority employment have been developed within 
the framework of European anti-discrimination legislation, with the purpose 
of achieving equal employment opportunities for previously discriminated 
groups. As for the integration of migrants, the promotion of fundamental 
rights, non-discrimination and equal opportunities are still key integration 
issues. Nevertheless, a deeper study of integration policies in this paper has 
shown that, besides the anti-discrimination aspect of migrant integration, 
their contribution to economic growth and cultural wealth is no less impor-
tant. In an effort to develop a common framework for the integration of mi-
grants, which also includes concrete measures to support member states, the 
European Union is also driven by economic, business-oriented values. The 
EU is focusing not only on the benefits of finding jobs for migrants and their 
social inclusion, but also on the possibility of increasing economic perfor-
mance if integration policies are designed in order to meet the host country 
market needs. In that sense, this means a mixture of complementary ap-
proaches, methods, and measures; in other words, affirmative, anti-discrimi-
natory, and diversity management approaches are seen as equally important.

However, there seem to be several challenges to the successful integration of 
migrants which, if overcome, should lead to their increased participation in 
the host country’s economic and social life and compensate for the decline 
of the working age population in Europe. It should be noted that, if potential 
human resources are not used well, the migrant inflow could weaken a coun-
try’s fiscal sustainability. With this in mind, it is necessary to have a common 
policy approach aimed at making the best use of the potential of migrants 
already living in the EU (Fotakis & Peschner, 2015, p. 40), while opening up 

Migrations, Diversiti, Integration...-za tisak.indd   119Migrations, Diversiti, Integration...-za tisak.indd   119 05-Mar-19   2:16:21 AM05-Mar-19   2:16:21 AM



120

Tijana Vukojičić Tomić

new opportunities in line with specific job vacancies and lowering employment 
barriers for new migrants. A further challenge refers to the “early” integration 
of migrants, which assumes the identification and recognition (verification) of 
qualifications, skills profiling (skills assessment), language training, and profes-
sional/on-the-job training. There are several other actions that might support 
early integration into the labour market such as the sharing of best or promis-
ing practices among European countries, an obligatory labour market integra-
tion year, individual guidance to labour market integration, employment guar-
antee schemes, and the like. Active labour market measures also have to be 
designed so as to match the host country labour market needs with migrants’ 
skills and qualifications. Last but foremost, a lack of political consensus and an 
unsupportive migration debate can only weaken the possibilities of successful 
integration, while the opposite would be true of strong political consensus and 
a supportive migration debate.
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THE CHALLENGES OF DIVERSITY MANAGEMENT TO MIGRANT 
INTEGRATION IN THE EUROPEAN UNION

Summary

The integration of migrants is one of the biggest challenges to European Union 
(EU) countries today, and it represents a serious challenge to the management of 
European diversity. Because of this, a framework for the integration of migrants into 
the EU was developed through a range of directives and other “soft” mechanisms. 
Even though migrant integration remains the primary responsibility of nation states, 
EU policies are important with regard to knowledge exchange, its promotion, and 
the monitoring of integration practices. In EU discourse the integration of migrants 
is a key mechanism to maximising the opportunities and contributions that migra-
tion can make to EU development, while employment is central to the participa-
tion of migrants. European Union legislation provides a strong anti-discrimination 
framework and emphasizes the equal opportunity principle as key integration is-
sues. This paper’s starting assumption is that, besides the anti-discrimination aspect 
of migrant integration in the area of employment, their contribution to economic 
growth and cultural wealth is no less important because the European workforce is 
ageing and shrinking. An analysis of European policy documents has been carried 
out in the context of the approach to managing diversity, which highlights the poten-
tial of diversity for better organisational performance. It is argued that the successful 
integration of migrants is recognised not only as key to better migrant participation 
but also as potential for the host society’s labour market and for increased economic 
performance. However, migrant inflow could also weaken a country’s fiscal sustain-
ability if human resource potential is not used well. Several challenges to successful 
labour market integration are underlined in the paper.

Keywords: integration of migrants, employment, diversity management, better per-
formance, European policy
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1. Introduction

Although Turkey has been gradually transforming into a country of asylum 
due to the civil war in Syria, legislation concerning refugees is inadequate to 
guarantee the fundamental rights and basic needs of this population, such as 
accommodation, healthcare, and employment. On 29 August 1961 Turkey 
signed the 1951 Geneva Convention Relating to the Status of Refugees, with 
both “time” and “geographical” limitations, which prevented non-European 
asylum-seekers from being granted refugee status. The new Law on Foreign-
ers and International Protection adopted on 4 April 2013 preserved the ge-
ographical limitation. However, persons from non-European countries have 
been allowed to apply for “temporary asylum”.

The temporary asylum status meets some basic needs of this group of refu-
gees. Those living in camps have access to education, water, food, shelter, 
and health services. However, the others may benefit only from the right to 
free healthcare and medication if they are registered. Consequently, the non-
camp populations living in cities have exerted considerable pressure on the 
municipalities of these cities, which have had to face an unprecedented crisis. 

The aim of the article is to analyse the legal, administrative, and technical 
capacities of Turkish local administrations in providing assistance to Syrian 
refugees. In this context, the services delivered to Syrian refugees by the low-
er tier municipalities of Istanbul have been studied, with the aim of assess-
ing their capacities, aptitudes, and shortcomings in facing this multifaceted 
challenge. The study is based on an analysis of legislation, reports, statistics, 
and existing literature, as well as semi-structured interviews with the rep-
resentatives of the relevant departments of three municipalities. These are 
Zeytinburnu, which has the highest ratio of Syrian refugees (almost 9% of the 
population); Sisli, an opposition party affiliated municipality with 15,269 ref-
ugees; and Sultanbeyli, whose 20,192 Syrians represent the greatest refugee 
population on the Anatolian side.

2. Refugee and Asylum Policy in Turkey

Over the past several decades, Turkey has received refugees from nearby 
countries suffering from war and conflict; for instance, Afghanistan, Iran, 
and Iraq. After the decline of the USSR, many people were also driven to 
search for work in the country (Icduygu, 2015, p. 4). When hostilities broke 
out in Syria in March 2011, Turkey adopted an “open door” policy and ac-
cepted Syrian citizens, in line with the principle of non-refoulement (Kirisci, 
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2013; Koca, 2015, p. 209). The number of Syrian refugees has grown expo-
nentially to reach 2,963,636 as of 16 March 2017, according to the Ministry 
of the Interior.1 Turkey is ranked third in welcoming the highest number of 
refugees in the world (UCLG – MEWA, 2016, p. 6). 

However, Turkey presents an unusual case concerning its refugee policies, as 
immigration policies have been reluctant to legally recognise the immigration 
of people outside of “Turkish descent and culture”, despite recent and grow-
ing migration challenges (Icduygu, 2015, p. 5). In addition to the 1951 Ref-
ugee Convention, with its time and geographical limitations, in 1968 Turkey 
ratified the 1967 Protocol Relating to the Status of Refugees and raised the 
time limitation. However, because the geographical limitation was retained, 
only people fleeing violence or prosecution in Europe could legally seek “ref-
ugee” status in Turkey. Turkey’s refugee policy for this period was centred on 
Europe and on the Western alliance. This was a period when, in close coop-
eration with the UNHCR, Turkey received refugees from Communist bloc 
countries in Europe, including the Soviet Union (Kirisci, 2003). 

In 1994, Turkey introduced some legal changes via a new regulation, which 
retained the geographical limitation and started to grant “temporary asylum” 
to people from outside of Europe (Koca, 2016, p. 60). A new Law on For-
eigners and International Protection (LFIP) was adopted on 4 April 2013. 
Consequently, after decades of developing management strategies by means 
of separate legislation, a holistic migratory legal framework was passed, at-
tempting to formulate a coherent migration and asylum policy. The new law 
transferred the management of international protection from security forc-
es to a civil authority, the Directorate General for Migration Management 
(DGMM) under the Ministry of the Interior (Memisoglu & Ilgit, 2016, pp. 
2-3). The DGMM and its provincial branches became operational in 2015.

Aligned with the EU’s 2001 Directive on Temporary Protection, the new 
law stipulates temporary protection in times of mass refugee influxes (Mem-
isoglu & Ilgit, 2016, p. 7) and prescribes the integration of immigrants into 
the country, as well as treatment of asylum-seekers and irregular migrants 
in accordance with international norms (Icduygu, 2015, p. 6). The Turkey’s 
“Directive on Temporary Protection” was adopted by the Council of Minis-
ters and entered into force on 22 October 2014. The directive specifies the 
terms of protection, comprising the scope of temporary protection, the rights 
and obligations of persons under protection, the criteria for staying in the 
country, and the potential limitations of these rights. The directive retains 
previously guaranteed rights and approaches such as the open door policy, 

1 http://www.goc.gov.tr/icerik6/gecici-koruma_363_378_4713_icerik 
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no forcible returns (non-refoulement), and registration with the Turkish au-
thorities and support within camp borders.

As emphasized earlier, despite strong criticism, the new law retained the geo-
graphical limitation, which provided a legal base and precision for the tempo-
rary protection regime. Consequently, non-European refugees are allowed to 
stay in the country only temporarily (sartli mülteci: conditional refugee) until 
the United Nations High Commissioner for Refugees (UNHCR) has made 
a decision regarding their asylum application and found a long-term solution. 
The solution is mostly limited to third country resettlement in the absence of 
the possibility of local integration or voluntary return (Biehl, 2015, pp. 57-
58). If they are recognised as refugees, they are resettled in a third country 
with the support of the UNHCR. While the UNHCR and Turkey’s Ministry 
of the Interior are evaluating their claim for refugee status, applicants are 
granted limited rights of access to health, education, and other social servic-
es, as well as to the labour market. But no clear rule has been decided on con-
cerning the duration of temporary protection status (Icduygu, 2015, p. 5).

The geographical limitation is the reason why Syrians are not officially ac-
cepted as “refugees”.2 Legally, as non-European asylum-seekers they are el-
igible to seek temporary asylum status individually. Nevertheless, the “tem-
porary protection” status is also problematic because it does not ensure a 
foreseeable future for the Syrian population trapped in Turkey indefinitely 
(Ozden, 2013). The Turkey’s Directive on Temporary Protection “strength-
ened the legal framework for registered Syrians to access social services, in-
cluding education, medical care, social aid, interpretation services, and the 
labour market. And yet, uncertainty about their future legal status persists, 
because Syrians cannot be granted refugee status in Turkey unless Turkey 
lifts its geographical limitation to the 1951 Convention” (Memisoglu & Ilgit, 
2016, p. 8).

The current refugee policy has drawn substantial domestic and international 
criticism from human rights organisations as well as the European Union, 
which has recommended the removal of geographical limitation. The Turkish 
state has listed many reasons to retain these limitations, including domes-
tic security considerations due to instability along its southern and eastern 
borders, as well as the probability of turning into a “dumping ground” for 
refugees (Biehl, 2015, p. 58). However, Turkey has been gradually trans-
forming into an asylum country and this limitation is denying thousands of 
asylum-seekers international protection. Besides, only a small number of 

2 However, in the text we will refer to the Syrian population in Turkey as ‘refugees’, with 
reference to their humanitarian and social conditions.
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countries (like the United States of America, New Zealand, Canada, and 
Australia) accept refugees from Turkey, and this is only after many years of 
waiting during which Turkey assumes a very limited responsibility concerning 
the fundamental rights and basic needs of refugees such as accommodation, 
healthcare, and employment (Koca, 2016, p. 61). 

In Turkey, the Disaster and Emergency Management Authority (Afet ve Acil 
Durum Yönetimi Baskanligi, AFAD) and DGMM are the main central public 
institutions responsible for temporary protection, international protection, 
and all migration-related matters. Prior to 2014, the Turkish government re-
sponded to the Syrian migratory influx by establishing refugee camps. These 
camps were set up and managed by AFAD from the outset of the migratory 
influx (UCLG-MEWA, 2016, p. 7). However, in time the number of Syrians 
who have settled in the urban areas of Turkey has largely come to exceed the 
population in the camps. Only approximately 9% of the Syrian population 
is currently living in 25 camps located in southeast Anatolia, which means 
there are 256,038 Syrians in camps out of a total of 2,963,636 registered in 
Turkey as of 16 March 2017.3 The Turkish cities hosting the largest numbers 
of out-of-camp Syrians who have temporary protection (TP) status are: Istan-
bul (478,350), Sanliurfa (419,770), Hatay (383,713), Gaziantep (329,596), 
Adana (150,271), Mersin (146,557), Kilis (124,397), and Bursa (106,538).4 
Furthermore, many Syrian refugees who do not live in camps are not reg-
istered – as many as one third of urban refugees in Turkey, according to 
research conducted by AFAD in 2013 (2013, p. 21). Because registration is 
compulsory to gain access to services and protection, non-registered refugees 
may face extremely vulnerable conditions (Icduygu, 2015, p. 8). 

Although new legislation has granted free-of-charge access to social services 
and work permits, the implementation of these measures is also problematic. 
The Ministry of National Education claims that out of the 850,000 school-
age Syrian children in Turkey, up to 550,000 will be enrolled in schools by 
2017–2018.5 In 2013, a national needs assessment highlighted the fact that 
only 60% of out-of-camp Syrian refugees were accessing health services and 
that 54% had difficulties accessing medication. Lack of information and the 
inability to communicate in Turkish are reported as the main reasons for this 
problem (UCLG-MEWA, 2016, p. 10).

3 http://www.goc.gov.tr/icerik6/gecici-koruma_363_378_4713_icerik
4 http://www.goc.gov.tr/icerik6/gecici-koruma_363_378_4713_icerik
5 https://www.setav.org/suriyeli-cocuklarin-yillara-gore-egitim-verileri-ve-okullasma-oran-

lari/
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Refugees who lack work permits or sometimes even legal status are obliged 
to work in the informal sector for very low salaries. Child labour and illegal 
activities have thus become major concerns regarding these populations. On 
the other hand, high unemployment rates and wage deflation in the labour 
market have been attributed to Syrian migrants and create hostility among 
host populations (Icduygu, 2015, p. 8). In both the education and the health 
sector Turkish citizens have reported suffering from strained social services, 
largely in the southeastern region of Turkey (UCLG-MEWA, 2016, p. 10). 

3.  Local Responses to Crisis: Istanbul Municipalities 
in the Face of the Refugee Crisis

Local and national policies dedicated to the integration of refugees are nec-
essary to assure their inclusion and to maintain social cohesion. Access to 
rights and services and a dialogue with the local population are essential for 
refugees. In this context, local administrations have a fundamental role to 
play, although they often operate within a restricted competence framework 
and limited decentralisation. Nevertheless, their intervention is paramount 
for the inclusion of migrants, either by means of direct action or coordination 
of the various institutional actors and non-governmental actors, including the 
private sector, associative structure, and citizens in general (UCLG, 2016, 
p. 12).

Istanbul receives the largest proportion of out-of-camp Syrian refugees in 
Turkey. Syrians also constitute the most important group of refugees in Is-
tanbul. Indeed, legal precautions are set up to safeguard and prioritise Syri-
ans. Istanbul has a two-tier metropolitan municipality with an elected mayor. 
There are 39 lower tier municipalities,6 each of these with a locally elected 
mayor and council. 

3.1. Major Challenges Faced by Local Administrations

Before evaluating the services delivered to Syrian refugees in Istanbul, it is nec-
essary to underline three basic challenges faced by municipalities. The first chal-
lenge concerning the municipalities’ actions vis-a-vis the refugee population re-
fers to their legal grounds. There are no clear indications in any laws regarding 

6 Lower tier municipalities are called ‘district municipalities’, as they share the territories 
of administrative district divisions. 
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the competencies and responsibilities of municipalities when it comes to refu-
gees. However, these administrations, which have had to face an unprecedented 
and previously unexperienced crisis, do need a legal basis upon which to take the 
actions that will permit them to bring assistance to these populations. 
Municipalities refer to Art. 13 of municipal law no. 5393 that qualifies every 
person living within a city’s territory (resident) as a “citizen” (hemsehri), who 
is consequently entitled to take part in decision-making and to benefit from 
municipal services and aid. This ‘citizenship’ has been interpreted as a con-
cept which also covers non-nationals and has created an opportunity and an 
obligation for municipalities to deliver services to refugee populations. Addi-
tionally, Art. 14 stipulates that municipal services should be provided in the 
best possible manner and in closest proximity to disabled and elderly “citi-
zens”. Similarly, Art. 38 authorises the mayor to set up a budget for social aid 
allocated to poor, deprived, and disabled people. However, because the law 
does not explicitly mention non-nationals, municipalities are concerned that 
the Court of Accounts may consider expenditures designated for non-nation-
als in the municipal budget as an offence against the law. 
Another legal document that mentions municipalities is the LFIP. However, 
it prescribes a very limited role, which simply consists of making proposals 
and contributing to the DGMM’s actions. Art. 96 and 104 of the law also 
entitle the DGMM to set up collaboration and coordination with public in-
stitutions, universities, local administrations, NGOs, the private sector, and 
international organisations. 
The second important challenge concerning the municipalities’ capabilities 
of dealing with the refugee population refers to the financial resources they 
deploy. There is no state fund transferred to municipalities with the aim of 
meeting the needs of refugees. Local administrations need to operate within 
their existing budgets to serve the incoming refugee population, which obvi-
ously creates a significant challenge for them. However, central government 
agencies and municipalities have developed some ad hoc bases for coopera-
tion. Central government funds have been provided mainly through AFAD, 
the Turkish Red Crescent, the Ministry of the Interior, and the Ministry of 
Family and Social Policies. For example, the Gaziantep metropolitan mu-
nicipality received 6.83 million USD in special activity funds developed by 
AFAD (UCLG-MEWA, 2016, p. 21).
The third challenge refers to accurate information on the refugees hosted by 
municipalities. This is a two-faceted problem. On the one hand, a lack of relia-
ble information regarding the Syrian population settled within a municipality’s 
territory is a major challenge because the process is extremely dynamic and the 
numbers are constantly changing. On the other hand, there are also refugees 
who are not registered, and it is therefore almost impossible to determine their 
exact number. Moreover, local officials who already have significant concerns 
about the legal basis of their actions in delivering services to registered refugees 
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are much more reluctant to give their support to unregistered refugees. In-
deed, “[i]n order to ensure that all refugees are registered, and in this context, 
to encourage registration and better manage the process, municipalities have 
urged the central government not to provide services, by official or informal 
means, to persons who are not registered” (Erdogan, 2017, p. 77).
The lower tier district municipalities have difficulties in getting accurate and 
detailed information about Syrian refugees from central government institu-
tions, although this is essential for them to plan services and develop their 
capacities. The General Directorate of Security keeps records of Syrian ref-
ugees. However, there is no systematic exchange of information between 
different state agencies (districts) and municipalities. Even the Sultanbeyli 
municipality, which has reserved a floor for the coordination centre of the 
Istanbul Directorate of Migration Management within the refugee centre, 
has reported not having any access to information from there. Similarly, Sisli 
municipality officials claimed having trouble even getting an appointment 
with the District Directorate of Migration Management. The Directorate 
does not have enough personnel even though it was established four years 
ago, and is seemingly unable to overcome the difficulties of the assignment. 
Consequently, some municipalities prefer to collect household-based records, 
including information about all areas of need, such as quality of the houses 
that refugees live in, school-age children at home, any disabled people, rent, 
and the cost of electricity and water (Sancaktepe, Bagcilar, Buyukcekmece, 
Gaziosmanpasa, Pendik, Sisli, and Umraniye) (Woods & Kayali, 2017, p. 18; 
Erdogan, 2017, p. 61). The Sultanbeyli Refugee Centre has a very impres-
sive software system created with the support of a private research company 
and keeps extremely detailed information on the refugees, including their 
demands and needs, as well as the assistance provided by the centre. 
According to the Ministry of the Interior, the number of Syrian refugees with 
temporary protection status stood at 478,350 by March 2017,7 whereas accord-
ing to the Istanbul Provincial Directorate of Migration Management, in Novem-
ber 2016 there was a total of 539,062 Syrian refugees in Istanbul – 478,850 in TP 
and 60,212 in pre-registration (PR). Taking into account that approximately 700 
TP transactions per day are carried out in Istanbul, the number of Syrians in this 
city is estimated to be over 600,000 (Erdogan, 2017, p. 34). (Table 1).
According to a study conducted by Erdogan (2017, p. 54), the first three 
districts with the largest number of Syrian refugees in Istanbul are Kucukce-
kmece (38,278), Bagcilar (37,643), and Sultangazi (31,426). The first three 
districts with the highest ratio of Syrian refugees to their total population are 
Zeytinburnu (8.63%), Arnavutkoy (7.55%), and Basaksehir (7.48%), which

7 http://www.goc.gov.tr/icerik6/gecici-koruma_363_378_4713_icerik
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Table 1: Number of Syrian Refugees in Istanbul 

District
Popula-
tion of 
district

Number of 
Syrians

(TP)

Numeri-
cal rank

Ranking in 
the quality 
of life index

Ratio of 
Syrians to 
pop. (%)

Rank by 
ratio

KUCUKCEKMECE 761,064 38,278 1 12 5.02 8

BAGCILAR 757,162 37,643 2 28 4.97 9

SULTANGAZI 521,524 31,426 3 36 6.02 6

FATIH 419,345 30,747 4 5 7.33 4

ESENYURT 742,810 29,177 5 29 3.92 15

BASAKŞEHIR 353,311 26,424 6 26 7.48 3

ZEYTINBURNU 289,685 25,000 7 18 8.63 1

ESENLER 459,983 22,678 8 35 4.93 10

SULTANBEYLI* 321,730 20,192 9 38 6.27 5

AVCILAR 425,228 19,554 10 27 4.59 12

ARNAVUTKOY 236,222 17,838 11 39 7.55 2

BAHCELIEVLER 602,040 17,710 12 15 2.94 19

GAZIOSMANPASA 501,546 17,709 13 33 3.53 16

SISLI 274,017 15,269 14 4 5.57 7

UMRANIYE* 688,347 14,858 15 23 2.15 23

KAGITHANE 437,942 14,216 16 22 3.24 18

GUNGOREN 302,066 12,727 17 24 4.21 13

SANCAKTEPE* 354,882 12,072 18 34 3.41 17

BEYOGLU 242,250 11,841 19 6 4.88 11

BAYRAMPASA 272,374 11,004 20 13 4.04 14

EYUP 375,409 10,779 21 9 2.87 20

BEYLIKDUZU 279,999 6,728 22 19 2.40 21

BUYUKCEKMECE 231,064 5,555 23 14 2.40 21

PENDIK* 681,736 4,951 24 17 0.72 30

TUZLA* 234,372 2,794 25 21 1.19 25

SILIVRI 165,084 2,375 26 32 1.43 23

CEKMEKOY* 231,818 2,309 27 31 0.99 27

MALTEPE* 487,337 2,230 28 10 0.45 34

BAKIRKOY 223,248 2,191 29 3 0.98 28

USKUDAR* 540,617 1,987 30 7 0.36 35

BEYKOZ* 249,727 1,947 31 20 0.77 29

KARTAL* 457,552 1.773 32 11 0.38 36

SARIYER 344,159 1.754 33 8 0.50 32

ATASEHIR* 419,368 1.436 34 16 0.03 39

KADIKOY* 465,954 650 35 2 0.13 37

CATALCA 67,329 428 36 30 0.63 31

BESIKTAS 190,033 277 37 1 0.14 38

ADALAR* 15,623 167 38 25 1.06 26

SILE* 33,477 166 39 37 0.49 33

TOTAL (TP) 14,657,434 478.850 3.26

TOTAL (TP+PR) 14,657,434 478.850+60.812
539.062

3.67

*Anatolian Side

Source: Author, based on Erdogan (2017, pp. 36-37) and Seker (2015, p. 9).

Migrations, Diversiti, Integration...-za tisak.indd   135Migrations, Diversiti, Integration...-za tisak.indd   135 05-Mar-19   2:16:23 AM05-Mar-19   2:16:23 AM



136

Yeseren Elicin

again are on the European side. The district with the most Syrian refugees 
on the Anatolian side is Sultanbeyli, with 20,192 people. This situation is 
also highly striking in terms of the speed of the refugee population increase 
in Istanbul. Unless refugee mobility between the provinces is brought under 
control and stabilised, it would not be a surprise if more than 25% of all Syri-
an refugees in Turkey were to end up in Istanbul in the near future.

Figure 1. Lower tier municipalities of Istanbul

Source: Author.

Syrian refugees have mostly concentrated in the disadvantaged neighbour-
hoods of Istanbul. Indeed, the lower tier municipalities that have the lowest 
quality of life are Gaziosmanpasa, Sancaktepe, Esenler, Sultangazi, Sile, Sul-
tanbeyli, and Arnavutkoy. Zeytinburnu is a medium-level quality-of-life neigh-
borhood, whereas Sisli has been classified in the highest level (Seker, 2015).

3.2.  How are Municipalities Organised to Deliver Services to 
Refugees?

In Istanbul, lower tier municipalities deliver a range of services to refugees, 
whereas the metropolitan municipality is almost completely absent from the 
field. This absence has also been pointed out by lower tier municipalities, 
which have emphasized their need for policy guidance and coordination, 
whereas the metropolitan municipality perceives the refugee issue more from 
a security and social assistance standpoint. In addition, “the municipalities 
tend not to perceive the situation as an urgent problem, because on the one 
hand there are legal obstacles and on the other hand the population of ref-
ugees is still less than 10% of the municipal population” (Erdogan, 2017, p. 
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69). However, the Zeytinburnu and Sultanbeyli municipalities take a rather 
forward-looking standpoint on this issue because they consider the Syrians 
living within their territory to be part of the permanent population. This is 
why the Zeytinburnu municipality has chosen the theme of “living together” 
for the coming two years. Similarly, the representative of the Sultanbeyli mu-
nicipality has underlined that they consider serving Syrian refugees to be a 
conscientious obligation rather than a legal duty.

A large variety of approaches and actions concerning policies that refer to 
Syrian refugees has been observed among the lower tier municipalities of 
Istanbul (Erdogan, 2017, p. 40; Woods & Kayali, 2017, p. 18). The involve-
ment of municipalities varies significantly. The size of Syrian communities 
within the municipality perimeters and the individual inclination of district 
mayors and officials largely determine the quality and scope of municipal 
intervention. The municipalities differ not only in their solutions but also in 
the choice of departments they assign to deal with refugees/refugee issues. 

Nevertheless, some municipalities, such as Fatih, deliberately refrain from 
delivering services to refugees in order to avoid a negative reaction from the 
local people, as well as to avoid attracting more refugees to come and settle 
in their districts, which would stretch local capacities to meet their needs 
effectively. The refugees are seen as an extra burden because the central gov-
ernment has not allocated any financial support for this (Erdogan, 2017, p. 
77; Woods & Kayali, 2017, p. 14). 

Frequently, social assistance departments of lower tier municipalities carry 
out the services delivered to refugees. In some municipalities, several depart-
ments work together (Erdogan, 2017, p. 69). In Zeytinburnu, the Centre 
for the Support of Family, Women, and the Disabled (Aile Kadin Destekleme 
ve Engelliler Merkezi, AKDEM), created in 2007 under the Directorate of 
Social Assistance assures an important part of services delivered to refugees. 
Unusually, in Sultanbeyli it is the Strategy Department which manages and 
coordinates services for refugees. Although the Strategy Department has had 
no prior experience in this area, their expertise in working with NGOs, con-
ducting research, gathering and processing information, and establishing and 
maintaining relations with international organisations has reportedly helped 
them build their own approach and model of organisation.

The creation of a new subdivision to deal with refugees is not a common 
practice. However, in Zeytinburnu, shortly after the beginning of mass mi-
gration from Syria in 2011, a subsection titled “Integration into the City” 
was created under AKDEM. Similarly, in 2015 a Migration Unit was created 
under the Directorate of Social Assistance in Sisli. The two young officials 
of the unit consider this to be an indicator of the municipality’s enthusiasm 
to develop local policies on refugee issues, although it does not yet have a 
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proper budget. They are currently preparing a programme to reclaim a share 
of the municipal budget and have solicited funds from the Prime Ministry’s 
disaster budget.

The most successful organisational structure seems to be the refugee centres 
created within the perimeters of some municipalities, namely Sultanbeyli and 
Sisli, on the initiative of these municipalities. Formally, there is no organic 
or administrative connection between municipality and centre. In order to 
avoid legal and administrative obstacles, an association or NGO creates a 
refugee centre and the municipality procures logistical support within the 
framework of a protocol signed between them.

Although Sultanbeyli is one of Istanbul’s financially weaker municipalities, 
it hosts an all-embracing and efficient refugee community centre, founded 
in 2014. A five-storey building has been organised in order to integrate all 
services available to refugees (legal counselling, aid in kind, health, educa-
tion, and training). Even the central government’s Istanbul Directorate of 
Migration Management has a coordination office there. The centre has ap-
proximately 70 personnel, the majority of whom are Syrians. In Sultanbey-
li, the Refugees and Asylum-Seekers Association (Mülteciler ve Siginmacilar 
Yardimlasma ve Dayanisma Dernegi) manages the refugee centre. However, 
the president of the association is one of the vice-mayors of the municipality 
and the head of the strategy department is a member of the board of direc-
tors.8 Hence, it is plausible to assert that the association is strongly controlled 
by the municipality.

In Sisli, the Refugee Solidarity and Support Centre (Mülteci Dayanisma ve 
Destek Merkezi) was established in October 2016, with contributions from 
the Refugee Solidarity Association (Göcmen Dayanisma Dernegi) and Exper-
tise France. The centre has three employees: a manager, an Arabic-speaking 
doctor, and a Kurdish-speaking social worker. They also have a psycholo-
gist working on a voluntary basis. Contrary to Sultanbeyli, the Sisli Refugee 
Centre is based on a cooperative model connecting an NGO and a local 
administration, which assures the centre has a rather autonomous status. It 
is too early to say what kind of synergy will arise from the collaborative action 
between the local administration and NGO observed in Sisli.

Because local administrations do not have a proper budget and clear le-
gal assignments to deal with refugees, collaboration with other government 
agencies and NGOs permit them to enhance their capacities to solve prob-
lems and increase the effectiveness of their service delivery. In Istanbul, 
almost all municipalities collaborate with the district governorate, Regional 

8 See http://multeciler.org.tr/hakkimizda/yonetim-kurulu/ 
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Directorate of Family and Social Policies, and AFAD. According to Er-
dogan (2017, p. 77), although most services are delivered directly by the 
means, capacity, and staff of the municipality, many services are carried 
out in cooperation with NGOs – some established upon the initiative of the 
municipality itself. NGOs also offer guidance to lower tier municipalities 
on where their services are needed. Nevertheless, Woods & Kayali (2017, 
p. 18) claim that cooperation between municipalities and NGOs in fact 
remains rare. Some municipalities (Kucukcekmece or Kagithane) have re-
mained rather reticent about collaborating with NGOs. Sisli and Beyoglu, 
on the contrary, work with the Social Market Foundation, which collects 
donations in food, clothing, and household goods for people in need. UN-
HCR, Butun Cocuklar Bizim Dernegi (All Children Are Ours Association), 
Tarih Vakfi (History Foundation), Mülteci Haklari (Refugee Rights), Insan 
Kaynagini Gelistirme Vakfi IKGV (Human Resource Development Founda-
tion), and Türkiye Aile Sagligi Planlama Vakfi (Turkey Family Health and 
Planning Foundation) are other NGOs that the Sisli municipality works 
with. The Esenler municipality and the IKGV collaborate and exchange 
contacts. United Nations offices provide winter supplies in Esenyurt and 
Insani Yardim Vakfi (Humanitarian Relief Foundation) works in Uskudar 
(Woods & Kayali, 2017, pp. 16–17). 

However, the Sultanbeyli municipality seems to have developed very effec-
tive collaboration schemes, especially with international organisations under 
the roof of the refugee centre. Thanks to the expertise and financial support 
assured by these organisations, it has been able to produce highly resource-
ful solutions in a highly proficient and professional manner in much more 
diverse fields. Indeed, German Welthungerhilfe and GIZ have provided 
763,500 EUR in financial support for projects prepared by the centre. Simi-
larly, Handicap International has donated 440,000 EUR and the Sequa has 
contributed 650,000 TRY for an employment project. They also work with 
IMPR Humanitarian on employment issues and with some Dutch NGOs. 
Expertise France has financially supported the Sisli Refugee Centre.

These centres provide information, support, and translation services, organ-
ise language and cultural classes, and offer health services to refugees. They 
work not only with Syrians but also with other vulnerable refugee and mi-
grant groups in the area. The creation of refugee centres and administrative 
units responsible for migration/refugee issues in at least some Istanbul mu-
nicipalities may be considered responsive and proactive local actions. These 
actions should be reinforced by the legal and financial empowerment of local 
administrations in order to foster social cohesion and mitigate rising social 
tensions between refugees and host communities.
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3.3.  Services Delivered to Syrian Refugees

In Istanbul, services delivered to Syrian refugees vary noticeably from one 
municipality to another. The lower tier municipalities generally plan the ser-
vices offered to refugees within the framework of emergency management 
and particularly within assistance to the poor and needy. However, a few 
municipalities do carry out well-developed, integration-oriented and longer-
term programmes. 

3.3.1.  Assistance in Kind/Provision of Goods and Commodities

In general, local administrations simply integrate Syrians into existing servic-
es and outreach programmes such as donations of food or household goods 
within a scheme of assistance to poor and needy families. Most of them con-
sider donation distribution to be a major way of helping refugees (Woods 
& Kayali, 2017, p. 14). Municipalities cannot offer direct financial support. 
Refugees needing cash or commodities are directed to Social Assistance and 
Solidarity Foundations. However, some municipalities do attempt to meet 
the urgent needs of refugees, such as those concerning electricity, water, tele-
phone, and school transport by means of citizen donations and contributions 
(Erdogan, 2017, p. 78). Many municipalities deliver special aid cards (credit 
cards) for basic needs such as bread, water, milk, and detergent. With these 
cards refugees may buy their daily supplies from contracted grocery stores/su-
permarkets, but cannot use them in exchange for cash or to buy luxury prod-
ucts (Erdogan, 2017, p. 79). In addition, municipalities visit refugee families 
to investigate their living environment and to inspect their needs on the spot.

3.3.2.  Counselling Refugees About Their Rights

Most municipalities have specialised in counselling and informing refugees 
about their legal and social rights, as well as the social services available to 
them. They act as facilitators when refugees wish to access public institu-
tions for information and services, especially concerning health and educa-
tion. They establish contact with the relevant institutions on an ad hoc basis, 
which may eventually turn out to be a regular practice and sometimes lead to 
the institutionalisation of social services.

In Sultanbeyli, the refugee centre also offers legal aid, especially concerning 
employment and business establishment issues. The centre has two lawyers, 
one of whom is Turkish of Iraqi origin and the other is Syrian. The Syrian law-
yer was formally employed as a secretary as he is not authorised to practice 
his job in Turkey. Legal advice is also given by the Sisli Refugee Centre and 
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by the volunteers of TOHAV (Toplum ve Hukuk Arastirmalari Vakfi, Founda-
tion for Social and Juristical Research). 

3.3.3.  Health Services

While municipalities direct refugees to the appropriate health centres and 
hospitals, some offer more advanced facilities. In Sultanbeyli 15 Syrian doc-
tors work at a polyclinic and a laboratory incorporated into the refugee cen-
tre. The polyclinic also includes psychosocial services among its 11 clinics.9 
There is also a pharmaceutical store, as the medications prescribed by these 
doctors are not covered by the Turkish health system. At the Sisli Refugee 
Centre, the physician only directs the refugees to the appropriate health in-
stitutions but does not practice medicine. Somewhat unusually, the centre 
also assists unregistered refugees. People who are not accepted by public 
hospitals are directed to a contracted private hospital and pharmacy, where 
they are given proper healthcare.

Although the Zeytinburnu municipality has not established an independent 
refugee centre, refugees have been accepted in AKDEM, and provided with 
comprehensive health services including hydrotherapy, physiotherapy, and 
special education for disabled persons. Home care and psychosocial therapy 
have also been provided, especially for traumatised children.

Concerning health services, the biggest challenge is not access, because it is 
part of central government policy to have public hospitals accept and treat 
refugees. However, language may present a barrier between Syrians and 
health professionals (Woods & Kayali, 2017, p. 15) and thus refugee centres 
that employ Arabic-speaking personnel meet a crucial need.

3.3.4.  Education Services

Education of refugee children poses one of the biggest challenges for local 
administrations (Woods & Kayali 2017, p. 15). Firstly, the language barri-
er has been most severely felt in education. The Bagcilar, Esenyurt, Zeytin-
burnu, Sultanbeyli, and Sisli municipalities offer Turkish language classes to 
children and adults. Secondly, Syrian children who lack the requisite official 
documents, such as passports and their old school records, are not accepted 
into Turkish public schools. Nearly 400,000 or 500,000 children, according 
to Human Rights Watch (2016, p. 583) and Kayali & Asquith (2016) re-
spectively, remain outside the education system entirely and many of them 

9 See http://multeciler.org.tr/multeciler-dernegi-hizmet-rehberi/ 
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are left with no choice but early marriage or work. Indeed, Sisli officials have 
stated that some Syrian school-age children who have been there for five 
years have not received any formal education. Therefore, they are concerned 
that a lost generation is forming, which could lead to social problems in the 
near future. Thirdly, the most deprived families are obliged to send their chil-
dren to work. Some municipalities have programmes to get these Syrian chil-
dren into schools. In Sultanbeyli, the Social Assistance Department and the 
Ministry of Family and Social Policies cooperate to offer financial support to 
families on condition that they send their children to school. Financial sup-
port for two children is almost equal to the minimum wage. In Sisli, the All 
Children Are Ours Association has assured the same kind of funding for six 
families chosen by the municipality. 

Three options seemed to exist until recently for the schooling of refugee chil-
dren: Syrian schools, Turkish public/private schools, and temporary education 
centres. Some Syrian families who could afford school fees have preferred to 
send their children to Syrian private schools, where administration and in-
struction are conducted in Arabic with a modified Syrian curriculum (Kayali & 
Asquith, 2016). However, the government has closed down Syrian schools and 
plans to gradually abolish temporary education centres10 (gecici egitim kurum-
lari) in order to integrate Syrian children into the Turkish education system. 
Yet Syrian families sometimes choose not to send their children to local Turk-
ish public schools due to bullying, a lack of available space, or the expectation 
that they will return home in the future.

For Syrian children attending Turkish schools, another problem is the fact 
that teachers have not been trained to teach Turkish as a foreign language 
nor how to deal with children suffering from the trauma of war and upheaval. 
Indeed, among some 330,000 Syrian children who are enrolled in Turkish 
schools, according to the Ministry of Education, many are struggling. Some 
children face bullying or social exclusion. The Zeytinburnu and Sultanbeyli 
municipalities have programmes to support these children and their families.

In Zeytinburnu, the municipality has solicited the collaboration of Yildiz 
Technical University to develop an appropriate method and content for 
teaching Turkish. It has also conducted a programme designed to train pri-
mary school teachers working in public schools on how to interact with Syrian 
children who suffer from learning disorders and attention deficit hyperactiv-

10 According to the Ministry of Education, there are 67 temporary education centres in 
Istanbul.
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ity disorder, which may lead to failure at school.11 Similarly, the municipality 
has reactivated a former programme run with Cerrahpasa and Macedoni-
an Universities for Turkish children, to sensitise refugee children and their 
families to child abuse. However, these programmes need to be sustained 
and systematised. The Sultanbeyli municipality also has a mentor support 
programme for primary school students. In the municipality, there are 1,200 
students in temporary education and 1,280 in Turkish public schools. For 
the time being the programme has only been put into practice at one school. 
The municipality also has a kindergarten for Syrian children near the refugee 
centre.

3.4.  Integration-Oriented Long-Term Programmes

Various studies (Woods & Kayali, 2017; Erdogan, 2017) evaluating munici-
pal actions towards Syrian refugees in Istanbul, as well as interviews we have 
conducted with the representatives of the three municipalities, confirm that 
the mayor’s attitude and political will are decisive for the scope and quality of 
the services delivered. The municipalities, which maintain a positive stance 
towards the refugee population and face a steadily increasing demand for ser-
vices and assistance, have had to develop ad hoc and sometimes innovative 
solutions. However, the challenges faced and solutions developed vary from 
one municipality to another, depending on their financial and human re-
sources, as well as institutional capacities. Indeed, the education and profes-
sional background of the local officials who direct the municipality’s activities 
seem to be equally important in local policy formation. The coordinator of 
AKDEM in Zeytinburnu is a clinical psychologist and the two employees of 
the Migration Unit of Sisli are sociologists. The representative of the Sultan-
beyli municipality has a degree in political science and public administration. 
These factors have had a considerable impact on the perspectives from which 
they evaluate the issue and the features of migration they have emphasized.

Consequently, some municipalities deal not only with satisfying the daily 
needs of refugee populations but also their integration into Turkish society 
and urban life, as in the case of the Zeytinburnu and Sultanbeyli municipali-
ties. These also appear to have a leading role concerning the support, services, 
and diversified solutions delivered to Syrian refugees. Indeed, Zeytinburnu 
has historically been a destination for internal immigration. Currently, the 

11 The coordinator of AKDEM, a clinical psychologist who supervised the programme, 
described the reaction of schoolteachers who do not want Syrian children in their classes be-
cause of behavioural disorders and low success rates.
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positive and embracing attitude towards refugee populations is attracting not 
only Syrians but also Afghans, Uzbeks, and Uyghurs. The coordinator of AK-
DEM affirms that the mayor is genuinely sensitive to the difficulties of the ref-
ugees and acknowledges that a substantial part of the refugee population will 
not leave and are potentially permanent residents of the district. Therefore, 
the municipality is trying to elaborate more diversified and advanced integra-
tion policies based on teaching the Turkish language, culture, and values. The 
Zeytinburnu municipality is also taking part in the “Learning of Local Bodies 
to Integrate Immigrants” project, aimed at better integration of immigrants 
and funded by the Erasmus+ Programme of the European Union.12 Activities 
like archery courses have been organised to bring together Turkish and refu-
gee children, and facilitate better inclusion of refugee children.

The municipality also works with universities on diverse issues concerning im-
migration and refugees. For instance, the municipality collaborates with Bezmi 
Alem University on a social solidarity project, which aims to connect families 
in need with people who wish to help the refugee population and are looking 
for a reliable facilitator to achieve this. Another purpose of the project is to 
guide refugee families in their search for employment. The Zeytinburnu mu-
nicipality has also organised two international symposia on immigration.

The Sultanbeyli municipality has a singular point of view concerning the fu-
ture of the refugees within their territory and questions the prevailing (and 
dominantly western) concepts of integration, which see integration as a pro-
cess whereby immigrants become accepted in society. Moving on from the 
idea that there are two parties engaged in integration processes (the immi-
grants, with their qualities, energies, and adaptation, and the receiving com-
munity), they consider the process to be an interaction between two sides. 
The receiving society should also evolve to understand and accept the other, 
which is why they prefer to call the process “harmonisation” rather than “in-
tegration”. The Sultanbeyli municipality is currently conducting research in 
collaboration with Hacettepe University on the perceptions Syrian and Turk-
ish residents have of each other, hoping that the findings will guide them to 
build proper policies and develop a genuine model of harmonisation. 

The Sisli municipality has the second largest refugee population among so-
cial democratic (opposition) party affiliated municipalities. Its numerous 
progressive ideas, such as organising a series of workshops to gather and 
preserve oral history or creating a neighbourhood council which also embrac-
es refugees, outnumber those of other municipalities, but its achievements 
remain modest. So far, a series of seminars on women’s health have been 

12 See www.ll2ii.eu 
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organised in collaboration with the History Foundation, which many Syrian 
women have attended. The municipality wants to conduct a field study in 
collaboration with a university in order to have better understanding of their 
area. As a municipality that has ratified the Convention on the Rights of the 
Child, they are also planning to conduct studies involving Syrian children. 

3.5. Services that Could Not Satisfactorily be Delivered by 
Municipalities: Housing and Employment 

Naturally, the most urgent need for Syrian refugees is housing. However, the 
competencies of Turkish local administrations concerning social housing are 
not very clear. Indeed, municipal law (binding ordinary municipalities and the 
lower tier of metropolitan municipalities) enumerates housing among their 
general duties. Nevertheless, no mention is made of social housing or accom-
modation for disadvantaged or low-income groups; hence social housing is not 
a domain in which Turkish municipalities have been actively involved. Howev-
er, some lower tier municipalities (Uskudar, Sultanbeyli, Bagcilar, Basaksehir, 
and Pendik) consider access to housing to be a primary concern for refugees 
and help them to find proper housing (Woods & Kayali, 2017, pp. 14–15). 
Some municipalities (Sultanbeyli, Zeytinburnu) offer accommodation facilities 
for short periods until the persons in need find permanent accommodation. In 
Sultanbeyli, the municipality has eight apartments reserved for women victims 
of violence or those without a family. In April of 2017, 15 women and 23 chil-
dren were being sheltered in these apartments. Similarly, the Sisli municipality 
has signed a protocol with Mor Cati Women’s Shelter Foundation in order 
to provide accommodation to women who need protection or are in danger. 
Although municipalities generally avoid cash assistance, Zeytinburnu and Sisli 
municipal officials affirmed having supplied one-time financial aid for accom-
modation purposes in some exceptional cases. 

As far as employment is concerned, although local officials are aware of the 
fact that it is crucial for refugee families to gain financial independence and 
become integrated into the host society, employment is not within the pur-
view of the municipalities either. However, in Sultanbeyli the refugee centre 
collaborates with IMPR Humanitarian to help Syrian entrepreneurs to get 
a work permit and set up a business. The centre also operates like an em-
ployment agency, making a record of job-seekers’ requirements on the one 
hand and of Turkish firms needing employees on the other. So far, more than 
1,000 jobs have been secured. The Sancaktepe municipality receives refugee 
job applications alongside those of Turkish citizens in its career centre and 
guides them in finding work in collaboration with ISKUR (the State Employ-
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ment Agency). Similarly, the officials of Sisli municipality are seeking oppor-
tunities to support small entrepreneurs from Syria via ISKUR.

Furthermore, workshops for education and training in crafts may prepare ref-
ugees with craft skills for the wider creative economy. Sultanbeyli and Zeytin-
burnu offer diverse workshops including crafts, music, tailoring, and hairdress-
ing. Indeed, in Zeytinburnu, a trademark (kar sercesi) has been spontaneously 
created at a women’s workshop, and the municipality plans to organise the sale 
of the workshop’s products to gain financial support for women.

The assessment of local capacities to deal with refugee populations reveals 
that Sultanbeyli is the most ingenious and proactive lower tier municipality in 
Istanbul. Nevertheless, the municipality seems to attribute its effectiveness to 
a practical approach to identifying potential interventions.13 Evidently, as an 
AKP-affiliated municipal administration, it originates from the same political 
and ideological source as the central government, which allows it greater free-
dom of action. The same juxtaposition may be observed between the refugee 
population and Sultanbeyli’s social fabric. In Zeytinburnu, while a welcoming 
atmosphere has been assured for refugees, the administration opts to seek ap-
propriate solutions within the given institutional framework. As an opposition 
party municipality, Sisli seems to be trapped between the responsibilities dic-
tated by the democratic and humanitarian values it defends and the legal and 
administrative restrictions clearly more binding for opposition municipalities. 
The local officials of the Migration Unit as well as the refugee centre social 
worker in Sisli emphasize that they also resort to the personal and institution-
al network they have in order to produce rapid and effective solutions to the 
refugees’ problems. Similarly, sometimes they have to exploit the weak points 
in the system to help refugees in need, which makes them feel like activists. 
In contrast, the Sultanbeyli municipality takes advantage of having access to 
a more effective and powerful network, including the private sector as well.

4.  Conclusion and Policy Recommendations

The lack of legal clarity regarding local administrations’ responsibilities con-
cerning refugees constitutes a major obstacle to the enhancement of local 
action. These administrations have had to accept large refugee communi-

13 It is interesting to note that the large settlement at Sultanbeyli, which is located rough-
ly 35 km from the city centre, was informally built. The development of Sultanbeyli largely took 
place during the 1980s, and its pioneers were promoting the idea of a neighbourhood with an 
Islamic way of life. Sultanbeyli had thus been transformed from a tiny village to an influential 
lower tier municipality by 1987 (Pinarcioglu & Isik, 2008, p. 1360).
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ties and attempt to meet their needs without a well-defined legal framework 
concerning the assistance and services they should deliver to refugees, and 
lacking clear provisions. Under these circumstances, the local programmes 
implemented in a particular locality depend largely on the mayor’s stance on 
the issue and willingness to take action. The solutions which the mayors find 
are also proportional to their creativity, financial resources they can deploy, 
and their building capacity. Some have tried to further develop comprehen-
sive schemes of support and longer-term integration programmes for Syrian 
refugees, even if their policy-making is ad hoc and non-systematic, and the 
policies developed are sometimes insufficient or unsustainable. Even the most 
proactive ones have difficulties developing better policy actions and adapting 
their social cohesion policies to the migration context of their territory. It 
would not be wrong to claim that muddling through determines local action, 
which has been built gradually. 

The lack of competence may be explained by a low level of decentralisation, 
as well as by the fact that external immigration and the unprecedented ref-
ugee influx have constituted new experiences for Turkish public authorities. 
However, the inaction of the government since then may also be consid-
ered a political choice. As long as the refugees constitute a possible deal 
between the EU and the Turkish government, it would not be realistic to 
expect the Turkish government to take binding legal measures and to deter-
mine medium- and long-term policies. This considerably limits the capacity 
of municipalities to carry out social inclusion policies for refugees and create 
solutions for the issues of exclusion, local conflicts in the informal economy, 
delinquency, and the like. As emphasized by the interviewed Sultanbeyli of-
ficial, having no reliable perspective for the future (like eventual naturalisa-
tion) means refugees drift into despair and anxiety, which in turn jeopardises 
every effort towards their integration into the host society. There is a crucial 
need for interinstitutional coordination between the state and the munici-
palities, in particular on issues related to employment, housing, education, 
and health. However, the government has so far emphasized the security and 
social assistance dimensions. 

Refugee populations have created a strain on the physical and social infrastruc-
ture of municipalities. Furthermore, services designed for refugees would have 
created a considerable burden on municipality budgets if municipalities had ac-
tually provided them. Indeed, the most important share of municipal revenues 
comes from central government transfers, which are calculated based on the 
population. Obviously, the population refers to Turkish citizens and the refugee 
population, which is up to 10% within the boundaries of some municipalities, is 
not taken into consideration. However, it is not possible to obtain any valid data 
on municipal spending concerning refugees (Erdogan, 2017, p. 99). The most 
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important reason for this is the hesitation of municipalities regarding the legal 
basis of their activities concerning non-citizens. The money spent on refugees 
comes from the social assistance budget, but it is impossible to know the exact 
amount, as services allocated to refugees could not be explicitly included among 
the budget items. Donations are the second largest spending item of the munici-
palities, but most municipalities do not keep meticulous records of donations 
either, except for Sultanbeyli, which has received substantial financial aid from 
international organisations. Although it is not possible to accurately determine 
the exact financial burden refugees pose for municipalities, it is clear that they 
require financial support from the central budget in order to be able to plan and 
carry out necessary policy actions to deal with refugee issues.

The increasing rate of Syrian refugees effectively puts extra pressure on the 
service delivery capacity of local administrations in fields such as health cen-
tres and schools. Social tensions have been observed in some localities be-
tween refugees and local residents. The idea that resources have been un-
fairly used for Syrian refugees and competition on the labour market has 
triggered the frustration of local residents and made refugees targets of dis-
crimination, harassment, and xenophobic attacks14 (Erdogan, 2017; Woods 
& Kayali, 2017). “One possible long-term consequence of such migration is 
the ghettoization of refugee and Syrian populations as they coalesce around 
localized urban enclaves where their immediate needs are more readily met” 
(Woods & Kayali, 2017, p. 14). 

A lack of coordination has also been observed between district municipalities, 
the metropolitan municipality, and other local public institutions, especially 
the Governorship, the District Governorship, the Provincial Directorate of 
Migration Management, the Social Assistance and Solidarity Foundation, 
the Ministry of National Education, and the Ministry of Health (Erdogan, 
2017, p. 120). It would be a good idea if the metropolitan municipality were 
to manage a common database, coordinate the services assured by district 
municipalities, and ensure relations with central government and other state 
institutions.
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REFUGEE CRISIS AND LOCAL RESPONSES: AN ASSESSMENT OF 
LOCAL CAPACITIES TO DEAL WITH MIGRATION INFLUXES IN 

ISTANBUL

Summary

Although Turkey has been gradually transforming into a country of asylum, its 
legislation concerning refugees remains inadequate to guarantee the fundamental 
rights and basic needs of this population, such as accommodation, healthcare, and 
employment. However, following legal modifications in 1994 and 2013, persons 
from non-European countries have been allowed to apply for “temporary asylum” in 
Turkey. Currently, almost 90% of Syrian refugees in Turkey live in different Turkish 
cities, and Istanbul is hosting the highest number of out-of-camp Syrians. Tempo-
rary asylum status provides these refugees with some basic needs. Refugees living 
in camps have access to education, water, food, shelter, and health services, while 
others may benefit only from the right to free healthcare and medication if they are 
registered. Consequently, the non-camp populations living in different cities have 
exerted considerable pressure on municipalities. 

The present study tries to analyse the legal and administrative framework in Tur-
key which provides assistance to refugees at the local level. For this purpose, the 
experiences of lower tier municipalities in Istanbul have been described, and their 
capacities as well as difficulties in dealing with the crisis have been assessed. The 
study focuses on three municipalities: Zeytinburnu, Sultanbeyli, and Sisli. In Istan-
bul, services delivered to Syrian refugees vary noticeably from one municipality to 
another. The lower tier municipalities generally incorporate the services they offer 
to refugees within the framework of emergency management, and more specifical-
ly, assistance to the poor and needy. However, a few municipalities do carry out 
well-developed, integration-oriented, and longer-term programmes. It would not be 
wrong to claim that muddling through determines local action, which has been built 
gradually. The lack of legal clarity surrounding local administrations’ responsi-
bilities towards refugees and the lack of long-term governmental policies constitute 
major obstacles to the enhancement of local action.

Keywords: Syrian refugees, Istanbul municipalities, local capacity
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The paper focuses on the current migrant situation and the 
provision of welfare to irregular migrants in Serbia. The theo-
retical framework stems from the concept of social rights and 
their references to irregular migrants. It is scrutinised through 
the lens of social services provided by the public and the civil 
sector. The emphasis is on the regulation of the provision of 
basic support: accommodation, food, and clothing, but also 
psychological support, cash benefits, legal advice, and the like 
to irregular migrants. The main challenges the sectors will be 
facing are identified, along with obstacles to improvement. 
Some of the challenges are at the macro level and may be 
attributed to the overall decline of the national welfare state. 
Those relating mainly to the lack of cooperation mechanisms 
between the public and the civil sector are meso-level chal-
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lenges. Finally, micro-level challenges refer to the capacities 
of the sectors per se.

Keywords: civil sector, migrants, migration, public sector, so-
cial services

1.  Introduction

Migration, in general, stems from inequalities and disparities (Black et al, 
2005; Agiomirgianakis, 2006; Babović, 2006; Spencer, 2011; Bailey & Yeoh, 
2014). Because the world abounds in all kinds of inequalities, (in terms of 
economic, political, and social opportunities), migration has become increas-
ingly transformative, be it voluntary or not. 

One of the most striking contemporary developments and experiences, with 
global figures of forced migrants unparalleled since 1945, is a result of cur-
rent migration from the MENA region (Middle East and North Africa). This 
has had severe effects worldwide, both nationally and locally, but has varied 
in intensity depending on the role of each community. This has led to the 
questioning of solidarity and humanity among the peoples and countries of 
the world. At the moment, it seems that the opportunity to see humankind 
united and each of its members a global citizen has been missed. Europe has 
been witnessing a somewhat paradoxical situation: “[…] the right to leave is 
not complemented by a right to enter; one may emigrate, but not immigrate. 
From a human rights point of view, we are faced with an incomplete situation 
that sees many people being deprived of their right to emigrate by an absence 
of possibilities to immigrate” (Pecoud & de Guchteneire, 2007, p. ix). 

The focus of this paper is the current migration situation and the role of 
national social services in the provision of migrant welfare. In the public dis-
course, the current situation has been most frequently termed the migrant cri-
sis. However, even the most basic deconstruction of the term crisis in this con-
text points to its inadequacy. On the one hand, it leads to the production of 
the spectacular; i.e., a dramatic representation of migrants, their behaviour, 
and life stories. On the other hand, increasingly loud voices have revealed 
the true nature of the crisis: the crisis of solidarity. Another essential term – 
migrant – also seems to be controversial. Once again, public discourse is rife 
with terms such as illegal migrants, unauthorised migrants, undocumented 
migrants, refugees, asylum-seekers, and the like. Most of these serve as a 
false excuse and a justification for numerous prohibitive measures against 
migrants. The preferred term in this paper is irregular migrants, in line with the 
definition provided by the International Organization for Migration (IOM) 
and the UN High Commissioner for Refugees (UNHCR). 
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Serbia is not an EU member state; however, its aspirations towards EU 
membership have arguably been persistently strong, with varying efforts and 
effects regarding the fulfilment of the Copenhagen criteria. In terms of geog-
raphy, it is bordered in its entirety by EU member states (Croatia, Hungary, 
Romania, and Bulgaria) and has been part of the Western Balkan migrant 
route since September 2015. The combination of all these factors has made 
it a transit country for refugees aiming to reach “Fortress Europe”.

The country’s transit position has reflected strongly on policies and meas-
ures towards the migrants. First of all, these policies have been strongly 
rooted within the EU, as well as regional contexts. On the one hand, na-
tional policymakers were eager to design and provide the migrants with any 
supporting measures required by high-level EU officials and some member 
states. The reasons for this have mainly stemmed from the need to receive a 
positive progress report from the European Commission and to gain better 
access to EU funds. On the other hand, even though its transit position has 
enabled Serbia to experience a more “relaxed” position compared to those 
countries where migrants intended to stay, there were still misunderstand-
ings, naming, and the apportioning of blame among the countries of the 
Western Balkan route. 

Therefore, there have been many changes in national policies regulating mi-
gration and related topics. These were frequently instituted ad hoc and re-
sulted in many gaps in the support provided to migrants. Moreover, they 
also occasionally resulted in the illegal behaviour of migrants, which only 
heightened their vulnerability. 

Unsurprisingly, policy changes have reflected strongly on the social services 
provided to migrants. First of all, numerous international and national stake-
holders became active in the field. The Red Cross of Serbia and the Commis-
sariat for Refugees and Migrations were among the first to provide support. 
Existing and newly established centres for the accommodation of refugees 
and local social work centres became the most severely affected public social 
services. On top of this, civil organisations have been providing substantial 
support to migrants. 

The introductory part of the paper is followed by a theoretical framework de-
bating social rights; i.e., the right to welfare for those who are claimed to be 
“others” (them vs. us). Migrants are globally seen as an economic burden and 
a safety threat; they are labelled as outsiders and undeserving.1 The third, de-

1 Despite the Geneva Convention Relating to the Status of Refugees, which reduces ref-
ugees to their status, a refugee is in fact determined in negative terms; he/she is always defined 
by the prefix non or not, to the extent that the positive qualities of refugees are virtually absent. 
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scriptive part briefly presents the background to the situation regarding mi-
grants and migration in the Serbian context. The fourth part focuses on social 
services as an element of social rights according to Marshall. Here social ser-
vices are taken to mean activities, i.e. professional procedures of institutions, 
organisations, and agencies, as well as of their professionals, established for 
the purpose of welfare promotion and realisation (Selimović, 2015, p. 142). 
Welfare sectors are diversified and they include public, private, civil, and in-
formal ways of welfare provision. Contrary to the public sector, which com-
prises services provided by the state, private sector services are provided by 
the market. Social services of the civil sector are those provided by non-profit 
organisations. Finally, family, friends, and neighbours are informal providers 
of social services (Spiker, 2013). In this paper, social services provided for 
migrant welfare by the public and civil sectors are taken into consideration. 
The fifth part of the paper points to obstacles and opportunities for better 
performance of the sectors in their provision of services to migrants.

Regarding the methodology, the paper includes qualitative content analysis, 
semi-structured interviews, and observations. 

The content analysis was conducted on normative documents: a) regulating 
state policy towards irregular migrants, b) rule books prescribing the com-
petences and activities of social services, and c) national and international 
reports on the statistics of migration trends in the country. 

Ten semi-structured interviews were conducted in the spring of 2017, with 
five practitioners performing managing and professional roles in the public 
sector and five practitioners performing professional roles in the civil sector. 
The public sector organisations vary regarding their competencies: one of the 
respondents is employed by a central level organisation, while the remaining 
four are employed by local level public service providers. The civil sector or-
ganisations are all based in Belgrade, but have a national scope and reach. 
The purpose of the interviews was to highlight current practices of support to 
migrants in order to be able to grasp the extremely dynamic developments in 
the field. On top of the qualitative view obtained by the interviews, at times 
these also proved to be an almost indispensable tool to achieve insights into 
the factual situation. The primary reason for this also stems from dynamic 
changes, which meant that street-level practitioners, i.e. practitioners work-

Refugees knock on the door of those that can grant them legal and political subjectivity; they are 
at the threshold of a sovereign host. It turns out, however, that a modern state reluctantly opens 
its door to refugees, and when it does so, this is increasingly less often in the name of universal 
values and human rights, and more often as an expression of its own needs (which is why it 
strives to place migration processes under control) (Milenković, 2006, pp. 1–2).
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ing in the field, were the the most reliable and up-to-date sources on the 
actual numbers of migrants covered by social services.2 

Finally, the observations took place in the spring of 2017 at an informal meet-
ing point for migrants and at one of the centres for migrant accommodation.

2.  Theoretical Framework: Welfare and Citizenship

In his seminal work of 1949, Citizenship and Social Class, Thomas Humphrey 
Marshall, a British sociologist, introduced the idea of welfare as citizenship 
(Čekerevac, 2005). Marshall positioned the concept of citizenship within the 
context of rights and duties, arguing in favour of three elements of the rights 
– civil, political and social: “the first refers broadly to guarantees of individual 
liberty and equality before the law; the second to political enfranchisement – 
the right to vote and to seek political office; the third, a good deal less specific 
than the other two, comprises a ‘modicum of economic welfare and security’ 
and the ‘right to share to the full in the social heritage and life of a civilized be-
ing according to the standards prevailing in the society’. The first of these rights 
is basically inherent in legal institutions, the second in political institutions and 
the third in social services” (Mishra, 1981, p. 27). One of the ground-breaking 
features of Marshall’s concept was the introduction of the responsibility of the 
community towards its citizens. It was strongly connected with the concept of 
welfare and the development of the welfare state (Coffey, 2004), with clear im-
plications for policy-level decisions. On the other hand, “in practice, the devel-
opment of social rights has been constrained […] because they have remained 
systematically subordinate to civil and political rights” (Dean, 2011, p. 20).

While there have been many dilemmas about the enforcement of social rights3 
– i.e. the right to welfare – both historically and today, there is no doubt that 
the embodiment of citizenship in the community is actually confined to the 
nation-state. Therefore, the strong emphasis on the inclusion of citizens is in 
sharp contrast to the exclusion of non-citizens: non-citizens, non-belonging, 
legally non-existent – caught in the mysterious ‘no man’s land’, at the level 
of survival, marginalised, without any powers and without access to the in-
stitutions in the country of their stay; they are in the shadow of citizenship 
(Mekmaster, 2009, p. 160). In this way, citizenship status can become op-

2 Reports with statistical data were sometimes obsolete the moment they were issued.
3 Over time, social rights have evolved at international, regional, and national levels so as 

to include rights pertaining to labour relations, health, education, housing, decent income, and 
the like, with special references to so-called vulnerable groups. 
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pressive for those who do not have it: those labelled as others and outsiders. 
“Citizenship signifies closure and exclusion at the same time as it claims uni-
versalism and inclusion” (Anderson, 2012, p. 2). Identities, increasingly fluid 
under the pressure of globalisation, do not seem to have reflections in the 
concept of citizenship, which is within the scope of national interpretations, 
“unharmed” by postmodern changes and challenges.4 Impressive numbers 
of contemporary others, i.e., of forced and irregular migrants, refugees, and 
asylum-seekers, are deprived of the rights belonging to citizens, which has led 
some authors to claim that this goes so far as to present the breaching of their 
human rights […] for asylum seekers who cannot enjoy active civil rights, 
social type of citizenship is a precondition for effectuating the basic human 
rights […] the social aspect of the citizenship status provides for the right to 
welfare support, health care, and employment, i.e. all those rights necessary 
for a decent and human life of asylum-seekers while awaiting the completion 
of the asylum-seeking procedure (Mekmaster, 2009, pp. 158–159). 

As already enshrined, the concept of the welfare state, for its part, essentially 
contributes to and reinforces the division between citizens and non-citizens: 
“Welfare states in particular can only function properly when the dividing 
line between insiders and outsiders is crystal clear, because anyone who con-
tributes to one is also a potential beneficiary, and vice versa. Redistributive 
transfers always take place from those who are better off to those who are 
less well-off within a given society and within one and the same system” (En-
tzinger, 2007, p. 119). On the other hand, the concept of the welfare state, 
and especially some of its aspects, has been endangered for decades. Because 
the critique of the welfare state is primarily loud and influential from (neo)
liberal and (neo)conservative social policy perspectives, the issues of cost, 
paying taxes and contributions are at the front line; i.e., at the heart of the 
debate regarding the changes (to be) undertaken in the concept of (the) wel-
fare (state). Unsurprisingly, the readiness to pay for social rights is in close 
connection with the ownership of citizenship rights, bringing the debate back 
once again to “our” rights and rights for us vs. rights of the others (Maimone, 
2017, pp. 55–56). The question of cost, raised by many with vested interest 
in public finance, extends from the monetary burden of society to so-called 
social costs, resulting in a situation in which it is “natural for us to restrict our 
resources to our own” (Hayes, 2008, p. 16). 

“Citizenship is a status that can be extended, given, restricted, and withheld” 
(Coffey, 2004, p. 43). What would be done is conditional on “ethically open” 

4 Postmodern changes and challenges relate mainly, though not exclusively, to the human 
rights perspective and the presence of supranational stakeholders.
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and “morally restrictive” notions and interpretations of social rights5 (Dean, 
2011), with the latter prevailing worldwide. Furthermore, “the openness that 
characterizes immigration societies and the closed nature of the welfare state 
are difficult to reconcile. Immigration asks for permeable borders, but the 
welfare state functions best within a closed system, which most often coin-
cides with the nation-state” (Entzinger, 2007, p. 120). 

Additionally, the paradigm of diversity within the welfare state seems to have 
been under strong pressure recently. “One dominant explanation for the shift 
away from engaging with diversity in European societies is the insecurity 
created by globalization” (Vasta, 2009, p. 4). It is, among other things, exem-
plified by heightened concerns over national safety. Paradoxically, “the threat 
to personal security would seem to be substantially greater for the migrants 
themselves than for the rest of the population” (Spencer, 2011, p. 162). 

3.  Background Facts: Migrations and Serbia

The prevailing migration characteristic of Serbia are emigrations, motivated 
primarily by political, economic, and/or humanitarian reasons, depending on 
the period. These date back to the period prior to the First World War, when 
they were mostly oriented towards overseas countries, primarily the American 
continent. After the Second World War, emigration flows were redirected to-
wards European countries. These were especially intensive during the 1960s 
and 1970s, when mostly low-skilled migrants emigrated to Germany, France, 
Switzerland, Austria, and the United Kingdom. This was reversed once again 
after the 1990s. Since then, “brain drain” emigration has come to the fore, 
with the emigration of young and skilled labour (Grečić, 1990; Vuković, 2007; 
Bobić & Babović, 2013). Based on data on migration profiles compiled by 
the Population Division of the United Nations’ Department of Economic and 
Social Affairs, in 2013 there were 532,457 emigrants from Serbia worldwide 
(UNICEF, 2017), representing about 7% of the country’s total population.6

Immigration to Serbia has also played a role in the country’s development. 
This was mostly in the form of forced migration, which was especially inten-
sive during the 1990s. A total of 379,135 refugees from ex-Yugoslav republics 

5 “Ethically open notions are more inclined to acknowledge the social rights of migrants 
in relation to the wider human rights framework, whereas morally restrictive notions are inclined 
to acknowledge social rights in a more parochial moral context” (Dean, 2011, p. 28).

6 According to the same source, there were 99,269 and 856,763 emigrants from Serbia 
worldwide in 1990 and 2000 respectively (UNICEF, 2017). 
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and internally displaced persons from Kosovo immigrated to Serbia, account-
ing for 5.1% of the population as per the 2002 census (Republički zavod 
za statistiku, 2011). During the 2000s, based on signed readmission agree-
ments, Serbia became obliged “to accept those of its nationals who were not 
legally resident in European countries” (Perišić, 2016a, p. 135).7 Finally, the 
post-2010 period in Serbia saw a new challenge regarding forced migrants. 
Contrary to previous immigration waves, which mainly had national and re-
gional repercussions with Serbia as their epicentre, the latest one is global 
to its full extent. Summarised by the Deputy Commissioner for Refugees 
and Migration in Serbia: “The refugees of the 1990s and of the 2010s share 
rather similar characteristics – they want to escape from war disasters; they 
are tremendously traumatised, both men and women; all around you can see 
misery and plastic bags. And the distinction between them: the former refu-
gees mentioned skin colour, religion, language, and the desire to stay here. 
The latter mentioned none of these things”.8 In Serbia, the majority of irregu-
lar migrants come from Syria, Afghanistan, and Iraq but increasing numbers 
have been recorded from Iran, Pakistan, Lebanon, Bangladesh, and Morocco 
(KIRS, 2017). Serbia has been facing the influx and struggling to find an 
appropriate response to their needs since 2009. As early as in 2012, facil-
ities used to house migrants from MENA countries were full nationwide.9 
Meanwhile, the pressure rose, requiring additional resources to be devoted 
to their assistance. The number of migrants entering and leaving Serbia has 
increased, particularly since September 2015. The agreement between the 
EU and Turkey in March 2016 officially brought the Western Balkan route to 
an end, but unofficially it still exists, taken by a comparatively lower number 
of migrants. 

Table 1 shows the number of persons who have expressed their intention to 
seek asylum protection in Serbia. Although it may be reasonably supposed 

7 Data on the number of Serbian citizens who returned based on readmission agreements 
differ, depending on the source. “The database of the Commissariat for Refugees is claimed to 
be incomplete, but is relatively reliable and the only official indicator according to which in 2008, 
when the readmission agreement with the EU entered into force, there were 15,681 requests 
for the readmission of Serbian nationals” (Perišić, 2016a, pp. 145–146). Since then, numbers 
have ranged between 3,706 in 2010 and 9,495 in 2015. The national Strategy on the Reintegration 
of Returnees Based on Readmission Agreements of 2009 forecast the return of more than 100,000 
persons (Strategija reintegracije povratnika po osnovu Sporazuma o readmisiji, 2009, p. 1).

8 This statement is also paradigmatic, regarding the attitude of the national authorities, 
with regard to the lack of a strategy for the integration of migrants into Serbian society. 

9 Interestingly, Banja Koviljača was the first and the only asylum centre with 85 beds for 
the whole of ex-Yugoslavia.

Migrations, Diversiti, Integration...-za tisak.indd   158Migrations, Diversiti, Integration...-za tisak.indd   158 05-Mar-19   2:16:27 AM05-Mar-19   2:16:27 AM



159

Social Services for Migrants: The Case of Serbia

that the numbers presented here are lower compared to the number of per-
sons who have passed through Serbia, these seem to be reliable official data.10 

Table 1: Persons who expressed intention to seek asylum protection in Serbia, 
2009–2015

Year Number of persons
2009 275

2010 520

2011 3,134

2012 2,723

2013 5,065

2014 16,500

2015 579,518

                 Source: Authors, based on KIRS (2015)

Currently, with 7,860 migrants in Serbia,11 public resources have been almost 
depleted and capacities are overstrained. Any potential increase in the num-
ber of migrants might mean a stop to the functioning of the elements essen-
tial to their protection and support. Consequently, officials and practitioners 
have grown increasingly concerned that the factual inability of migrants to 
transit through Serbia would result in the collapse of the support system.12 
However, in case migrants need to stay in Serbia, integration could be even 
more challenging.

10 The number of persons who have passed through Serbia is given in terms of estima-
tions. The estimations are rather diverse. However, there is a huge gap between the estimated 
number of irregular migrants and those who expressed their intention to seek asylum protection. 
For example, according to the APC, 20,000 irregular migrants are estimated to have passed 
through Serbia in 2012 (APC/CZA 2013, p. 28), contrary to 2,723 who expressed their intention 
to seek asylum protection. This accounts for roughly 13% of the estimated number of irregular 
migrants.

11 Naturally, data on the number of refugees vary on a daily basis and UNHCR reports 
are issued on a weekly basis. The number of 7,860 refugees relates to March 13–19, 2017 (UN-
HCR, 2017a).

12 Rules, laws, and practices of treating migrants in neighbouring countries have reflected 
strongly on the number of refugees in Serbia. For example, as a result of Hungarian and Croa-
tian bans “the number of refugees and migrants in Serbia increased from approximately 2,000 in 
June to 7,000 by the end of the year […]” (UNHCR, 2017b, p. 4).
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4.  Welfare Practices and Provisions for Migrants

4.1.  Public Social Services

The first stakeholder in the social welfare system that a migrant comes into 
contact with upon crossing the Serbian border is the Commissariat for Refu-
gees and Migration of the Republic of Serbia. The Commissariat is a public 
agency with competencies regarding the protection, return, and integration 
of forced migrants. More specifically, as per the Law on Refugees, the Com-
missariat performs tasks related to the: recognition and cessation of refugee 
status; caring for refugees; registration of refugees; adjustment assistance to 
refugees from other agencies and organizations at home and abroad, and en-
suring balanced and timely assistance, provision of accommodation or settle-
ment of refugees in the areas of local self-governments; taking measures for 
the return of refugees; meeting the housing needs of persons in accordance 
with the law; keeping records of their responsibilities and the establishment 
of databases (KIRS, 2017). 

Based on its jurisdiction for the provision of accommodation and meals, the 
Commissariat has established a total of 17 transit, reception, and asylum 
centres throughout the country.13 The Commissariat’s centres have diver-
sified with time: those in Preševo and Šid are the largest (because they are 
nearest to the borders), accommodating up to 2,000 people each, with rather 
modest living conditions. Contrary to that, the centres in Bogovađa and Ban-
ja Koviljača have the best living conditions, comparatively speaking, and are 
therefore intended for the accommodation of families and migrants intend-
ing to stay for a longer period. 

About 87% of all migrants (6,768) are given accommodation in the Commis-
sariat’s centres (UNHCR, 2017a, p. 1), while the current accommodation 
capacities amount to about 6,000 beds. Because these are not sufficient for 
all migrants, the Commissariat has rented some private houses (for example, 

13 There are five asylum centres in Krnjača, Sjenica, Bogovađa, Tutin, and Banja Kovilja-
ča; five transit centres in Adaševci, Šid, Principovac, Sombor, and Subotica; five reception cen-
tres in Preševo, Obrenovac, Bujanovac, Divljana, and Bosilegrad; and two reception-transit cen-
tres in Pirot and Dimitrovgrad (see: http://www.kirs.gov.rs/articles/aboutus. php?lang=ENG). 
Typically, migrants cross over from Macedonia to Serbia, and are directed towards the nearest 
centre, the one in Preševo. They are accommodated there for a few days and their presence is 
officially documented/recorded during this time. Health care and social welfare support is also 
provided if necessary, following an initial assessment. From the centre in Preševo migrants are 
taken by buses to other centres in the country, in order to be provided with the most suitable 
conditions according to their status and needs and also to be as close as possible to the state 
border in order to enter the EU, if this is in compliance with their recorded intentions.
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in the village of Bogovađa where the centre is located) for their accommoda-
tion. However, there are still about 1,000 migrants in the barracks behind the 
Belgrade central bus station, and finally, the remaining migrants are located 
outside the Commissariat’s jurisdiction, either voluntarily or by use of force. 
Most of them are in Subotica (near the Hungarian border), where there is an 
informal meeting point for migrants. Those are migrants who did not want to 
be officially documented/recorded or to have legal accommodation provided 
by the Commissariat, and they only receive support from local stakeholders.

A local stakeholder from the public sector is the Centre for Social Work 
(CSW). It is the backbone of the social welfare system and the most impor-
tant public social service in the national context, established throughout the 
country. The offices of the CSW are generally entrusted with the activities 
of social welfare and social inclusion of the population, not only of Serbian 
citizens, but also of foreign citizens and non-citizens (Art. 6 Law on Social 
Welfare). More specifically, foreign citizens and non-citizens as beneficiaries 
of social rights include unaccompanied children, adults and senior citizens 
“in need of social welfare” (Art. 41, p. 8 and 5, ibid.), and victims of traffick-
ing (Art. 41, p. 4, ibid.). For example, in 2015 a total of 1,462 foreign citi-
zens and non-citizens visited a CSW office in order to exercise some of their 
rights14 (Republic Office for Social Welfare, 2016, p. 15). 

This practice has demonstrated that migrants exercise their right to social 
welfare benefits15, which are financed from the state budget and disbursed by 
local CSWs. The benefits can be sought by asylum-seekers and those whose 
asylum protection has been approved, provided that they are accommodated 
outside an asylum centre, in private accommodation. An additional require-
ment is that their means be determined (Art. 3, Rule Book on Social Welfare 
for Asylum Seekers). 

Contrary to 2015, when women and children accounted for only 27% of mi-
grants, currently the majority (55%) are women and children. Because they 
are, unsurprisingly, additionally vulnerable in a crisis, in this case the public 
sector plays additional roles. One is in connection with the accommodation 
of children; i.e., unaccompanied underage migrants in shelters for children, 
which are part of the public social welfare sector.16 A person’s age is estab-

14 Out of the total number of foreign nationals who visited a CSW office in order to exer-
cise their social welfare rights, unaccompanied minors accounted for 57%, young people for 29%, 
adults for 12%, and senior citizens for 2% (Republic Office for Social Welfare, 2016, p. 15). 

15 The right to social welfare benefits which may be sought by migrants is regulated in 
greater detail by the rule book on social welfare for asylum-seekers, enacted as early as 2008. 

16 These are, as their official names read, the Institution for Raising Children and Youth 
in Belgrade and the Institution for Raising Youth in Niš. In 2011 and 2012 there were 72 and 
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lished based on their statements, because frequently they do not have any 
personal documents proving their identity. In March 2017, the number of 
unaccompanied children was about 600 or 750, according to the data of 
non-governmental organisations and the Commissariat respectively. All un-
derage migrants are placed in temporary custody by local centres for social 
work, which generally have jurisdiction over appointing custodians in the na-
tional social welfare system. In practice, the CSWs are informed by the cen-
tres for the accommodation of refugees and shelters for the accommodation 
of children. As a rule, temporary custodians are social workers employed by 
the centres for social work. A single social worker may be, and in practice of-
ten is, custodian to many children and they assume responsibility for the chil-
dren (among other things, during the asylum procedure and the like). Most 
recently, the Centre for Foster Care has initiated training and education of 
national foster carers for unaccompanied migrant children. 

Furthermore, the CSWs have reported on foreigners as victims of trafficking, 
both children and women. 

4.2.  Civil Social Services

Stakeholders in the civil sector are diverse, primarily in terms of the services 
they provide to migrants, be they of a humanitarian or developmental na-
ture.17 The urgent assistance they provide has been of two types: first, the 
distribution of non-food items (shoes and clothing, tents, sleeping bags and 
blankets, hygiene items, and mobile phone SIM cards) and second, the dis-
tribution of food items. Even though this is not exclusively within the social 
welfare sector, civil society organisations have been providing medical aid 
consisting primarily of dealing with injuries, administering medicines, and 
referring patients to national health care institutions, if necessary. 

Legal support and advocacy have been used as tools necessary for migrants 
to achieve their legal rights, the fundamental one being the right to asylum. 
Migrants were informed about these rights by civil organisations, as well as 
represented before public institutions, both national and international. This 

119 underage migrants in the two institutions respectively (Morača, 2014). Their accommoda-
tion in these institutions is of temporary nature, lasting until they apply for asylum. After lodging 
the asylum application, they are transferred to an asylum centre, if there is a place available.

17 There are many NGOs providing for the migrants, in addition to the Red Cross of Ser-
bia, which has been active in the areas of distributing humanitarian aid, finding family members, 
providing technical and logistic support, as well as informing the public and professionals about 
current challenges.
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support was provided free of charge with the help of interpreters hired by 
civil sector organisations. Advocacy has frequently meant the need to have 
children’s rights respected. Sometimes it has also meant the representation 
of the need to be aware of children’s needs. Advocacy in the local commu-
nity has translated into the organisation of workshops with mixed groups of 
migrants and the local population in order to make the latter more sensitive 
to the needs of migrants. 

Psychosocial support given by civil stakeholders has been both general and 
specific; i.e., with an emphasis on some groups (primarily, women and chil-
dren). It has proved helpful for migrant recovery and increasing their ability 
to adapt to new circumstances, leading to their empowerment. Profession-
als from civil sector organisations have been dealing with needs assessment 
(basic and urgent), and organising a series of activities, such as workshops, 
gatherings for children, corners for teens, corners for mothers, as well as 
work with migrants on an individual basis. Psychosocial support has been 
also aimed at encouraging migrants to practise their traditional and routine 
ways of living in the Commissariat’s centres to the maximum possible extent. 

Child protection by civil sector organisations has mainly consisted of iden-
tification activities aimed at unaccompanied underage migrants and other 
children in need of urgent support. This kind of support has had very strong 
links with public sector welfare organisations, such as the national Commis-
sariat for Refugees and Migration and centres for social work. On top of this, 
civil sector organisations have participated in the reunification processes of 
unaccompanied minors and their families. 

Educational support has only recently been added to the agenda in the na-
tional context regarding the formal school system. It was designed by civil 
sector organisations focusing on support for children in terms of their prepa-
ration for inclusion into schools. The majority of children are not included 
in the regular school system (currently, there are about 60 migrant children 
attending schools in Serbia, out of a total of 600–750). On the other hand, 
civil sector organisations were the only stakeholders providing informal learn-
ing for children by allowing them to express themselves through drawing, 
singing, acting, and similar activities. Those informal workshops have had 
the additional role of allowing children to talk about everyday routine. Ed-
ucational support activities have also been oriented towards consulting the 
parents of migrant children regarding the children’s school needs. Finally, 
teachers in public schools have been targeted by workshops and specialised 
training about migrants, their needs, their culture, and similar issues. 

Civil sector organisations have also been engaged in strengthening the ca-
pacities of the public welfare system, primarily by means of organising spe-
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cialised training for employees in the public sector, focused on supporting 
migrants. 

Urgent psychological support, child protection, and educational support ex-
press solidarity and are the humanitarian practices most frequently used and 
evaluated as the most effective by civil sector professionals.

5.  Challenges Ahead of Social Services

5.1.  Functioning of Social Services: 
Micro-Level Challenges

Currently, the stakeholder arena regarding the provision of migrant welfare 
is rather heavily populated. However, this is not to say that there are no gaps 
when it comes to the evaluation of outcomes. 

The Commissariat for Refugees and Migration has faced the biggest chal-
lenge regarding the accommodation of migrants. As this paper has shown, 
the challenge is not critical at the moment; however, an increased number of 
migrants or a prolonged stay would require additional actions on part of the 
Commissariat.18 In the event of an impossibility to accommodate migrants, 
this would mean the breaching of their legal right to accommodation. In ad-
dition, this would bar migrants from exercising their right to asylum, because 
this is dependent upon accommodation in one of the centres. The right to 
asylum is related to many other rights in the national context: the right to 
social welfare cash benefits (as demonstrated), and the right to a working 
permit as the most important right.

On the other hand, according to available data and statements of employ-
ees of public social services, the numbers of migrants referred to centres for 
social work are almost negligible compared to the numbers of migrants who 
entered and left the country, as well as to the numbers of migrants who have 
used services provided by the civil sector. Even though there may be a differ-
ence between the sectors in the method used to keep record of cases, there 
is also a possibility that many migrants did not even try to get support from 
the CSWs, because they received support from other organisations (Republic 
Office for Social Welfare, 2016, p. 16). 

18 For example, in 2012, when there were only a few centres in the country, there were 
huge numbers of migrants living in the woods around the centre of Bogovađa. Official records 
show that they stated they wished to be accommodated in the centre, but there were no beds for 
them. The situation became especially severe during the winter months.
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One of the disadvantages of working practices with migrants generally re-
ported by employees of CSWs has been a lack of clear and consistent in-
structions on professional procedures and competencies of the CSW. First 
of all, this refers to the right to social welfare benefits. Namely, professional 
employees have faced the challenge of establishing the differences between 
the rights belonging to irregular migrants, as opposed to those belonging 
only to asylum-seekers, those who had obtained asylum status, and finally 
those belonging to Serbian citizens (Morača, 2014, p. 62). They were also 
uncertain how to react in case of a lack of funds for the disbursement of the 
benefit, either from the central or local budget. Despite this, regarding the 
right to social welfare benefits, data so far show that the majority of asy-
lum-seekers did not create problems in order to exercise their right to social 
welfare benefits in local centres for social work (Djurović, Dedakin, & Jančić, 
2013, p. 31). Apart from anecdotal evidence, there are no official data on the 
topic. Available annual reports on the work of local CSWs do not offer any 
information on the frequency of migrants exercising their right to this type 
of support – foreign nationals are not specifically recognised in the records, 
and they could potentially be traced through another beneficiary category: 
neglected persons, victims of violence, persons with behavioural issues, per-
sons with troubled family relationships, and persons who are socially and 
materially jeopardised. (Morača, 2014, p. 48). 

On the other hand, because the essence of social work lies in communication 
skills, it may be reasonably supposed that the provision of interpretation ser-
vices is of the utmost importance. There are indications that this also presents 
a challenge and an obstacle to the provision of services such as counselling, 
assessment, and support planning, along with a scarcity of professionals and 
their regular workload. With regard to this, particular importance may also 
be attached to skills for culturally competent practices, and the employees 
claimed to be in need of these. There is an impression that cultural specifics 
of the migrant population are ignored in many cases, despite efforts to avoid 
this. Family violence is not addressed to an adequate level; i.e., there are 
indications that public social welfare sector services are not sensitive enough 
regarding violent behaviour in the migrant population. One of the centres 
covering a huge migrant population does not even have the prescribed prac-
tice of notifying police officers of the potential risk of human trafficking in 
cases in which underage unaccompanied migrants express their intention to 
seek asylum status, after which they actually disappear (Morača, 2014, p. 
51). A lack of human resources and necessary communication skills were 
also an obstacle to regular meetings between custodians and underage unac-
companied migrants (Djurović, Dedakin, & Jančić, 2013, p. 31). Activities 
to accommodate children under custodian protection in foster families have 
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been revived recently, but there is a lack of foster families prepared for urgent 
placement and of sufficiently sensitised foster families.

The most important types of support which are needed but not provided in-
clude mental health services and specialised support in the system of psychiat-
ric care. Standard psychosocial support is inadequate for adults and children 
who are experiencing severe trauma and are depressed and aggressive. The 
most frequently reported obstacles to providing adequate psychosocial support 
are: a relatively short stay, aggravated communication, insufficient capacities 
(personnel and infrastructural for the implementation of support programs), 
and similar issues (Group 484, 2016, p. 8). 

On top of this, the system for the integration of migrants into society is un-
derdeveloped, if it exists at all. This is probably partly due to the recognition 
of Serbia’s transit position. Consequently, there are no structured and indi-
vidualised plans regarding employment and integration for migrants. 

At the moment, some of the most active civil sector organisations in support-
ing migrants from MENA countries are those with a history of supporting 
migrants since the 1990s. However, increasing numbers of migrants, the di-
versification of their problems (unaccompanied children, migrants with all 
kinds of disabilities, victims of violence, and the like), as well as increased 
funds (given by different stakeholders but primarily the EU) for their sup-
port, have brought many civil organisations into the arena. These sometimes 
appear to have competing and overlapping agendas. This is not to say that 
there is no cooperation between civil sector organisations. Still, along with 
the strengths of their work, there are also weaknesses, the first one being 
the appearance of the migration industry. Namely, the logic of financing in 
the civil sector along with their project based activities, has streamlined nu-
merous civil society organisations towards supporting migrants, despite their 
original expertise. Furthermore, this “concentration” on supporting migrants 
has left many vulnerable groups outside the scope of the services of civil sec-
tor organisations. 

5.2.  Cooperation Between Sectors: 
Meso-Level Challenges

Regarding the current situation, the division of welfare tasks between public 
and civil social services has its roots in the recent movements of people in 
and out of Serbia. A short overview of the migration processes characteristic 
of Serbia’s recent history has shown that the infrastructure for the current 
migrant crisis was established as recently as the 1990s. At that time, any kind 
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of public sector services necessary to support forced migrants were almost 
completely absent. It was the emerging civil sector which rather spontane-
ously started to provide the first necessary support measures to migrants, 
and only afterwards did the public sector follow suit. Interestingly, public 
sector employees were frequently engaged in civil sector organisations aimed 
at providing for forced migrants. As a rule, good practices, expertise, and in-
novations were initiated by the civil sector and then transferred to the public 
sector. On top of this, civil organisations were the only ones to support those 
beyond the reach of public services.

Currently, “non-governmental organisations have been managing the pro-
cess with the Commissariat, the Department of the Interior and other public 
stakeholders on an equal footing”, according to the national Deputy Com-
missioner for Refugees and Migration. As may be observed from the descrip-
tion of social services provided to migrants, there is cooperation between the 
sectors. Cooperation between the civil and the public sector includes both 
the local and the national level. At the local level, it includes but is not limit-
ed to migrant protection (asylum centres), social welfare (centres for social 
work, centres for children accommodation, and centres for foster care), edu-
cation (schools in the vicinity of centres where migrants are housed), health 
care (health centres), and police (police stations). At the national level, con-
tinuous cooperation has been developed with the Commissariat for Migra-
tion and Refugees, the Ministry of Labour, and the Ministry of Education.

Although civil sector activists have generally assessed cooperation with the 
public sector as good, there are certain problems, mainly regarding the imple-
mentation of the Law on Asylum, but also the accommodation and registra-
tion of asylum-seekers. Therefore, unsurprisingly, one of the first recommen-
dations of civil sector professionals is to strengthen inter-sector cooperation, 
as well as to increase the number of professionals and provide them with 
additional training on migrant needs. An area that has been observed to re-
quire attention is weak cooperation with the local community and inade-
quate preparation of the local population for life in the vicinity of asylum 
centres. The state policy regarding migration management is generally said 
to be good, but its implementation should be improved so as to avoid failure. 

Planning and conducting civil sector activities has been determined by sever-
al factors: the migration route(s), places in which migrants have been staying, 
reaction of relevant public authorities, and the capacities available to them 
(Group 484, 2016, p. 6). The role of the civil sector in the current migration 
situation seems to be both supplementary to and complementary with that 
of the public sector, depending on the services provided. For example, the 
public sector is in charge of food and accommodation, but the civil sector 
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has been conducting supplementary activities in this field. Their services are 
of particular importance for migrants accommodated at informal meeting 
points and outside the system of registration held by the public sector. Legal 
advice is provided almost exclusively by the civil sector, which seems to be 
the only advocate of migrant rights in the public domain, actively combating 
discrimination against migrants. Their role in encouraging volunteers to con-
tribute to the support of migrants cannot be overstated. Psychosocial support 
is an extremely important addition to this kind of support provided by the 
public sector. 

The complementary relations between the public and civil sector are jeopard-
ised by the fact that all kinds of resources in the public sector have steadily 
become less available. 

5.3.  National Welfare State: Macro-Level Challenge

It is a specific political, historical, and economic context – characterised by 
a severe economic crisis and austerity measures – in which the public and 
the civil sector have attempted to legitimise their social services towards 
migrants. Therefore, unsurprisingly, all kinds of public resources in the so-
cial welfare sector have been modest and limited. The social welfare sector 
may be even denoted as a transition loser (Perišić, 2016b, p. 645) and it has 
been continuously facing the problem of its catalogue of services, despite 
strong reform incentives since 2000. In general, preventive activities have 
not progressed past the stage where they are yet to be developed, even when 
it comes to the national population. Inclusion mechanisms aimed at the so-
cially excluded are to a large extent absent in the country. It would be a huge 
challenge for them to prove effective if they were to be offered to migrants 
on a long-term basis. In parallel, unsurprisingly, neo-liberal logic has been 
dominating the agenda of changes to be made in the welfare state. Thus, key 
terms in current and future reforms are self-reliance, personal responsibility, 
and activation, with a general absence of empowering actions.

Underfinanced social services, professionals overburdened by their existing 
workload, and increasingly demanding job requirements coupled with low 
job satisfaction and high levels of burnout have become usual phenomena in 
the public sector. In view of this, the legally enacted conferring of activities 
to the civil sector was received by many as the factual inability of the state to 
be fully engaged and to perform its functions. It was seen rather as the forced 
mitigation of its role and not the need to have a fully functioning welfare 
state. This is supported by the fact that there are no state activities to create 
an arena in which the state sector would be a real partner to the public one.

Migrations, Diversiti, Integration...-za tisak.indd   168Migrations, Diversiti, Integration...-za tisak.indd   168 05-Mar-19   2:16:28 AM05-Mar-19   2:16:28 AM



169

Social Services for Migrants: The Case of Serbia

6.  Conclusion

The combination of micro-, meso-, and macro-level challenges, as presented 
in the sections above, has added to the concern over the achievement of 
social rights of irregular migrants in Serbia. However, there are signs that 
the situation in Serbia cannot be described and observed as discouraging, at 
least regarding “the willingness and devotion of all key stakeholders to the 
establishment of the system of accepting refugees which is essentially fo-
cused on the needs of individuals” (Group 484, 2016, p. 14). On top of this, 
not only has the policy of open borders been embraced, but the necessary 
infrastructure for its implementation has been put in place. However, the 
current perspective, framed within the design and implementation of short-
term measures for migrant welfare may prove to be problematic, requiring 
mid-term and long-term measures.

Public and civil sector social services have been balancing their roles in the 
current context. It may be reasonably supposed that civil sector social servic-
es will be supported by the state in the provision of currently lacking services 
to migrants, as well as that the scope of current activities of the public welfare 
sector will not be expanded. 

Future research should focus in greater detail on the division of welfare tasks 
for migrants between the public and the civil sector in terms of their func-
tions, ideologies, motives, and roles. The quality of services, unfortunately, 
was out of the scope of this research; however, this could be very important 
for the evaluation of the exercising of migrant social rights. The existence of 
a social service is not a guarantee of its quality and sometimes services for 
“others” are designed as less important. It is also necessary to analyse the 
roles of the public and the civil sector in supporting another welfare sector: 
that of migrant families. It is reasonable to expect that their role is of the 
utmost value in a crisis. 
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SOCIAL SERVICES FOR MIGRANTS: THE CASE OF SERBIA

Summary

The paper focuses on current global migration trends and their reflections on Ser-
bia’s social services. Serbia has been a transit country for migrants from the MENA 
region on their way to the European Union. Their stay has been short-term and 
social services have been organised accordingly. Both the public and the civil sector 
at the national and local level have been strongly involved in providing support to 
ensure migrant welfare. The public sector has provided services regarding migrant 
registration, accommodation and transit, as well as social support to migrants gen-
erally, and particularly to victims of violence and underage children. On top of this, 
cash welfare benefits have been disbursed to eligible migrants. The civil sector has 
provided urgent and humanitarian aid, medical aid, legal support and advocacy, 
psychosocial support, child protection, educational support, and has strengthened 
the capacities of the public welfare system. Along with strengths and opportunities, 
social services in these sectors face certain micro-level challenges. These are identified 
within the current and expected deficiencies of migrant social services – there is a 
need for greater housing capacity, more professionals in the field, greater support 
with a view to integrating children into the educational system, and the like. Coop-
eration between the sectors is seen to present a challenge at the meso-level. However, 
it seems that cooperation between the civil and the public sector is quite good, while 
state support policy and financial measures could pave the way to even better co-
operation. Finally, there is the macro-level challenge of the changed nature of the 
national welfare state and its decline. This is the framework within which social 
services need to operate. 

Keywords: civil sector, migrants, migration, public sector, social services
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Italy has only recently become a country of immigration. 
However, Italy is widely considered to be an ideal case for 
studying populism and, more recently, populist parties with 
anti-immigration stances. Within the context of the refugee 
crisis of 2015, this article aims to identify the different ways 
immigration is understood in populist rhetoric in the case of 
Italy. The analysis begins with an overview of the context of 
reference (i.e. immigration flows and immigration-focused 
policies), and continues with a theoretical overview of pop-
ulism and anti-immigration stances. This is followed by an 
in-depth analysis of two specific manifestations of populism: 
the Northern League (LN) and the Five Star Movement 
(M5S). While the LN can be interpreted as one of the first 
political entrepreneurs of xenophobia and anti-immigration 
sentiments in the Italian arena, the M5S represents a perfect 
example of strategic investment in the topic of immigration, 
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with fluctuating positions that can be considered side effects 
of the M5S’s attempts to synchronise its public stances with 
the voice of the people.

Keywords: Italy, populism, immigration, nativism, policies

1. Introduction

Throughout the postwar period, Western Europe experienced varying flows 
of immigration (Alonso & De Fonseca, 2011). However, European Union 
member states (MS) have witnessed a substantial increase in the number of 
immigrants in the last 40 years. According to Eurostat (2017), the number of 
residents in an EU country holding the citizenship of a non-member country 
represent 4.1% of the total EU-28 population (data on 1 January 2016). At 
the same time, the largest numbers of non-nationals living in a member state 
were to be found in Germany, followed by the United Kingdom, Italy, Spain, 
and France. In view of this, while the economic boom of the 1990s led to an 
increased demand for immigration across Europe, in the wake of the 9/11 
attacks and most notably in the post-2008 economic crisis period, both the 
MS and European Union (EU) institutions have strengthened their efforts 
to promote policies of securitisation of migration and borders (Slominski & 
Traune, 2018). In an increasingly multicultural European society, the sudden 
post-2015 surge in refugee numbers (i.e., with multiple origins and reasons 
for seeking asylum) has further increased the complexity of the immigration 
phenomenon (Triandafyllidou, 2017; Slominski & Traune, 2018).

Beyond the pressure on the EU’s institutional capacity to deal with these 
challenges, the literature has identified various consequences for national pol-
itics, including changes in electoral competition (Tarchi, 2015; Alonso & De 
Fonseca, 2011; Arzheimer, 2009; van der Brug et al., 2015; van der Brug & 
Van Spanje, 2009; Meguid, 2008; Ivarsflaten, 2005; Mudde, 2007; Kitschelt 
& McGann, 1995). In light of this, the literature universally acknowledges the 
relevance of immigration for the populist family of parties (Ivarsflaten, 2008; 
Rydgren, 2008; Mudde, 2007; van der Brug & van Spanje, 2009). Across the 
EU, populist parties have succeeded in challenging the traditional topoi of the 
right, in terms of immigration and integration, to their electoral advantage, 
while simultaneously illustrating their ability to attract the blue-collar and un-
employed votes that would otherwise go to the left of the traditional political 
spectrum (Bale et al., 2010; Van der Brug et al., 2015).

Based on the above, our analysis addresses a straightforward research ques-
tion: how have Italian populist parties related to immigration in the Italian 
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public discourse in the post-2015 period? In an attempt to provide a convinc-
ing answer, we have limited our analysis to testing our intuition that, within 
the same polity, populist parties employ different argumentation registers in 
order to relate to immigration. The choice of the parties under scrutiny is not 
arbitrary. Our analysis focuses on the two most relevant populist parties in 
the Italian context, the Northern League (Lega Nord, LN) and the Five Star 
Movement (Movimento 5 Stelle, M5S). The criteria of relevance are based on 
the number of seats they hold (in the most recent legislative elections the 
LN obtained 18 seats and the M5S 109 seats) and on their electoral appeal 
according to the most recent polls (i.e., an average estimate of a 27.9% likeli-
hood to vote for the M5S and 14.9% for the LN according to Termometropo-
litico.it 2017). Moreover, in both cases, anti-immigration stances are consid-
ered part of their rhetoric. While the LN can be interpreted as one of the first 
political entrepreneurs of xenophobia and anti-immigration sentiment in the 
Italian arena, the M5S represents a perfect example of strategic investment 
in the topic of immigration, with its fluctuating position on our topic of in-
terest. This shifting positioning can be connected to both the M5S’s attempt 
to synchronise its public stance with the voice of the people in a sort of “live” 
political agenda and to their fluid organisational features.

Before proceeding with the analysis, one last caveat has to be mentioned. 
Following Gerring (2017), our comparison of two Italian sub-types of pop-
ulist parties serves a descriptive function. The focus on the Italian case is 
linked to the widely held assessment in the literature that Italy has been 
a particularly fertile breeding ground for populist parties for over 30 years 
(Tarchi, 2015; Albertazzi & McDonnell 2009; Mudde, 2007). Indeed, Italy 
has been characterised since 1992 by the constant parliamentary representa-
tion of at least one populist party with a nativist discourse. Considering this 
last element, our descriptive case study focuses on two sub-cases that togeth-
er are intended to capture the diversity of the populist phenomenon (Gerring, 
2017). More specifically, the LN case has been chosen by virtue of represent-
ing the most common features of populist parties (i.e. a typical case), while the 
M5S represents a sui generis case.

Our research will make use of a qualitative content analysis of official state-
ments and public discourse, as well as desk research. The analysis will be de-
veloped in four steps. The first two sections present an overview of the Italian 
context, providing the background information for the analysis of the evolu-
tion of policy-making on migration in Italy. The third part aims to provide an 
overview of the theoretical connection between populism and immigration. 
The fourth section focuses on the different definitions of immigration in the 
two cases under scrutiny. We conclude with an assessment of the implica-
tions of our findings.
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2.  From an Emigration to an Immigration Country: 
a Recent History

Italy can be described as a new country of immigration. Recent migration 
movements, whose origins can be traced back to the early 1990s, have been 
described as forms of “mass migration”. Initially, it seemed improbable that 
Italy might become a major arrival point for international migrants and ref-
ugees. However, due to their geographical position, ports in southern Italy 
have become the first docking points for migrants from the North African 
coast. Within a few decades, Italy became the “European dock” for refugees 
and migrants. Overburdened by this sudden change, over the last few dec-
ades Italian governments have addressed constant appeals for support to EU 
institutions and other member states. Despite a significant number of Italian 
citizens who still live abroad and a renewed interest in new forms of emigra-
tion (Tintori, 2017), the image of Italy as a purely emigration country does 
not fit reality. As Bonifazi describes it (1998, pp. 78-79), since the beginning 
of the 1800s Sicily and the southern regions had experienced the phenom-
enon of immigration from Greek and Albanian colonies. Similar flows were 
documented in the north-eastern regions, which attracted unskilled Slavic 
and Albanian workers. Since the early 1970s, immigrants arriving in Italy 
have become more numerous than Italian expatriates (Pugliese, 2002). How-
ever, the contribution of these arrivals to Italy does not change the reality of 
Italy as an emigration country.

In order to understand this complex situation, it is necessary to look at the 
origins of the migration phenomenon in Italy. As a starting point, it is worth 
noting that the first systematic statistical data on emigration dates back to 
1876. The total volume of Italian migration between 1876 and the beginning 
of the 1980s amounted to more than 26 million people (Bonifazi, 1998, p. 
71). Between 1876 and 1885, most Italian migrants went to other European 
countries (i.e. France, Switzerland, the Austro-Hungarian Empire, or Ger-
many). Overseas migration evolved significantly after 1885, primarily geared 
towards the United States, Argentina, and Brazil.

Between the start of the new century and the beginning of the Second World 
War, Italian migration – both continental and overseas – developed into a sta-
ble process and reached a peak of 600,000 expatriations per year. Compared 
with the period before, the fluxes were no longer predominantly composed 
of northern Italians. Citizens from the southern regions became involved in 
these migration flows, which decreased progressively during the years of the 
Second World War. The economic crisis of 1929 represents another factor 
of contraction. It is also worth noting that, before the dramatic events of 
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1929, Italy had witnessed the rise of the Fascist regime, whose demographic 
politics were aimed at stopping these flows of migrants (Ballinger, 2016). De-
spite the official discourse, Italians continued to migrate, although to a lesser 
extent compared to the end of the 19th century. In addition, the destination 
countries progressively introduced restrictions on migration. The implemen-
tation of restrictive legislation towards illiterate migrants and the introduc-
tion of quotas per country dramatically reduced the chances of Italian citi-
zens migrating to the United States. This change explains the predominant 
continental character of migrations in the years of the Fascist regime.

With the end of the Second World War, a new phase of Italian emigration 
began. Most of the flows of Italians occurred on the basis of bilateral agree-
ments, for example with Germany, France, and Belgium. While in the previ-
ous century northern regions had contributed most to Italian emigration, at 
the beginning of the 1950s workers from the southern regions became the 
most prevalent emigrants (Panichella, 2014). The reason for this change is 
to be found in the dynamics of the Italian economic recovery, which was for 
the most part located in the north of the country. Between the beginning of 
the 1950s and the mid-1960s, roughly 1.5 million people changed residence 
every year in Italy. The city of Turin, for example, grew dramatically (from 
719,300 inhabitants in 1951 to 1,247,140 in 1967); this increase was due to 
migration movements, predominantly from the southern part of Italy (Pani-
chella, 2014, p. 66). 

The phenomenon of internal migration is of crucial relevance for postwar 
Italy. Movement from the south to the (richer and more developed) north-
ern areas contributed to a radical transformation of major cities, with direct 
consequences for cultural aspects such as the feeling of belonging, the per-
ception of territorial identity, and shifts in the traditional political cultures. 
These transformations eventually fed the rhetoric of the LN, starting in the 
late 1980s. Migrants from southern Italy became the main target of xeno-
phobic stances.

The transformations in the Italian landscape are connected with global chang-
es in this area. In the 1970s, the first signs of an economic recession and the 
1973 oil crisis contributed to a general change of attitudes and policies to-
wards immigration across Europe. Countries like Germany had to manage 
the complex effects of the so-called model of the Gastarbeiter, migrants who, 
it was intended, would leave the country of origin, settle down after a period 
of residence and eventually be joined by their families (Castles & Miller, 
2003). Other countries, like France and Great Britain, whose high levels of 
migration were connected to their colonial past, were confronted with an 
abrupt rise in anti-immigration feelings. Similar reactions could be found in 
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Scandinavian countries too. In this case, unfavourable economic situations 
fed the rise of anti-tax parties, which would eventually develop into populist 
parties with open anti-immigration stances. In light of our topic, these trans-
formations also had an impact on Italian migration. Both the Italian econom-
ic recovery and this increasingly hostile environment to immigrants explain 
the further reduction of Italian migration in the 1970s and 1980s.

In Italy, for the first time since records began to be kept in 1875, immigration 
exceeded emigration in the 1970s (Pugliese, 2002, p. 60). However, these 
figures do not take into account the number of returnees (emigrazione di ritor-
no). Regarding the dynamics of internal migration, the 1973 oil crisis induced 
a considerable reduction of movement from the south of Italy to the north. 
In the mid-1970s, the flow of southern migrants to the big northern Italian 
cities stopped and was eventually replaced by migration towards the so-called 
area of the Third Italy (Bagnasco, 1977). This area was characterised by a 
particular setting of industrial development, centred on family-led small and 
medium manufacturing. All in all, by the end of the 1970s, Italian internal 
migrations had lost their predominant mass features. The new internal migra-
tion was more diversified, comprising medium scale movements. Meanwhile, 
migrations abroad had also ceased to represent a relevant phenomenon.

These transformations may be seen as a side effect of the introduction of 
increasingly restrictive legislation in Northern European countries (i.e. Great 
Britain (1971), Germany (1973), and France (1974)). There is no evidence, 
however, that the limited regulation in the Italian context might have con-
tributed to the increased immigration. In most cases, the arrival of immi-
grants in Italy in the 1970s is connected with the collective entrepreneurship 
of groups of people driven by the image of Italian economic prosperity. The 
economic boom of the 1960s and 1970s had made of Italy a “sound candidate 
to migration transition” (Einaudi, 2007, pp. 57-59). A less visible, although 
highly important, phenomenon is constituted by demographics: a decrease 
in the overall population in parallel with an aging population with a growing 
income. Initially, this demographic aspect was not taken into account, having 
only been acknowledged in the mid-1980s. 

The real change in the configuration of immigration to Italy happened in 
the 1980s. Many scholars agree that immigration to Italy was an unplanned 
phenomenon (Castelli Gattinara, 2016). Immigration to Italy did not result 
from a strategic decision to attract international workers, as in the case of the 
aforementioned German Gastarbeiter. The dynamics of immigration to Italy 
did not differ from the phenomena registered in other Southern European 
countries. The internationalisation and globalisation of markets along with 
the deepening of cultural exchange (Pugliese, 2002, p. 82) are among the 
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triggers of an unexpected rise in the number of immigrants. Unsurprisingly, 
in the 1980s the increased number of immigrants rapidly attracted the atten-
tion of the media (Colombo & Sciortino, 2014). 

From the mid-1980s until the beginning of the 2010s, Italy registered a 
constant increase of foreign-born population. However, the extent of the 
phenomenon is very difficult to assess. On the one hand, official statistics 
do not take into consideration the presence of irregular migrants, who have 
represented a considerable proportion of foreign citizens in Italy since the 
late 1970s. On the other hand, despite the use of mixed models (Birindelli, 
1990), available data remain uncertain. The available statistical data show a 
constant increase from the end of the 1970s and again from the mid-2000s. 
With regard to 1977, research conducted by CENSIS indicates an estimated 
number of foreigners ranging from 280,000 to 400,000 individuals, out of 
whom 90,000 to 210,000 were irregular migrants. Almost thirty years later, 
according to the dataset collected by Blangiardo, 3,357,000 foreigners and 
541,000 irregular migrants were recorded in 2005. 

The 2010s have been marked by the so-called refugee crisis. The Syrian civil 
war induced the largest movement of asylum seekers since the Yugoslavian 
wars. As indicated by Eurostat data, in 2016 Italy was the second most affect-
ed country with regard to first-time asylum seeker applications, while the top 
position was occupied by Germany. In 2017, these applications were linked 
to citizens originating from Nigeria, Bangladesh, Pakistan, the Ivory Coast, 
and Gambia. Needless to say, the most relevant phenomenon regarding Italy 
is the arrival of immigrants by sea.

In view of this, the framing of migration as an emergency is directly connect-
ed to 3 October 2013, when a boat carrying migrants from Libya sank near 
the Italian island of Lampedusa, with over 360 human casualties. Since then, 
countless shipwrecks have marked the political debates around this issue. 
The governments led by Enrico Letta (Democratic Party, PD) and later on 
by Matteo Renzi (both of them being Prime-ministers on behalf of the PD) 
have regularly referred to the need to invest in a common European strategy 
in order to induce EU member states to take joint responsibility. Across the 
EU, the failure of the European agenda on migration has further intensified 
the politicisation of migration (Bauböck, 2017). 

In the aftermath of the domestic political crisis of 2016, a new government 
led by Paolo Gentiloni was appointed. A change in the management of im-
migration can be identified in the period that followed. First, a governmental 
decree on migration was approved in 2017 (the Minniti-Orlando decree), 
with the aim of curtailing illegal immigration. More importantly, there was 
investment in the externalisation of border control through the involvement 
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of third-party countries, as exemplified by the agreement signed with Libya 
in the summer of 2017. The agreement confirmed the position of Libya as 
a buffer country, in charge of both stopping and deterring migration. At the 
same time, the Italian government put pressure on the NGOs operating in 
the Mediterranean Sea to sign a 13-point code of conduct, including a com-
mitment not to enter Libyan territorial waters and to allow police to board 
and investigate vessels (Ministry of the Interior, 2017). 

Considering these measures, the UNHCR (UNHCR Europe monthly re-
port 2017) has identified a considerable drop in the number of refugees and 
migrants arriving by sea: as of 30 September 2017, there has been a 64% drop 
compared with the same period in 2016, predominantly among Nigerians, 
Guineans, Bangladeshis, Ivorians, and Malians. However, the political de-
bate remains particularly lively on the issue of migration. This is illustrated by 
the clash between humanitarianism based elements and those elements that 
emphasise the pre-eminence of order and the rule of law.

3.  Legal Overview

The shift from a country of emigration to a country of immigration did not 
coincide with a political debate on the consequences of this transformation 
(Einaudi, 2007, pp. 100–101). During the late 1960s and 1970s, policy-mak-
ing on migration was focused almost exclusively on issuing partial emergen-
cy measures. The lack of a specially designed law on migration implicitly 
encouraged the irregular features of migration. Most migrants entered It-
aly with a tourist visa and subsequently remained under unofficial working 
conditions. This situation exacerbated negative reactions towards irregular 
migrants and helps to explain the adoption of specific measures to combat 
migration adopted by local administrations (Einaudi, 2007, p. 105). 

This situation continued throughout the 1980s, during which clear signs of 
growing hostility towards internal and international migrants emerged. The 
issue started to become politicised, although not yet targeted by a national 
law. The increased tension must be connected with the worsening of Italian 
economic conditions, such as increased unemployment, since the beginning 
of the 1970s. All in all, in a period when most EU member states took their 
first steps towards preventing further immigration, Italy was yet to start the 
drafting of its first harmonised legal provisions on this issue. 

The first comprehensive legislative act on immigration was passed in 1986 
(the Foschi Law 943/1986). The act enshrined the equality of treatment 
between Italian and foreign workers and was based on a highly unrealistic 
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evaluation of the administration’s capacity to manage the complex relation 
between supply and demand in terms of the labour force. The result was a 
wide amnesty towards irregular migrants (Melchionda, 2015, p. 29), which 
subsequently ended in 1988. Despite the regularisation act, during this pe-
riod the number of illegal migrants grew substantially. Meanwhile, the issue 
of immigration gained increased public and media attention. This was also 
due to the agenda-building action of new political players; i.e., the regional 
leagues in northern Italy, the forerunners of the Northern League. These 
regional political forms of entrepreneurship put the topic of migration (both 
internal and from outside Italy) at the centre of their programmes. 

The end of the 1980s was marked by international turmoil due to the fall of 
the Berlin Wall. Within a few years, Italy experienced the end of the party 
system that had characterised the so-called Prima Repubblica (First Republic, 
1946–1994). At the same time, Italy had to deal with an unprecedented flow 
of migrants originating from former communist countries. The Italian collec-
tive memory was shaped by the arrival of the cargo ship “Vlora”, packed with 
thousands of Albanians, on the coast of the Puglia region. From this moment 
onwards, Italy was to experience a profound change in the composition of its 
foreign population. The percentage of Eastern Europeans grew quickly, and 
the number of African migrants diminished. 

Meanwhile, the social environment was changing rapidly. At the legislative 
level, there was the adoption of the Martelli Law (1990). Named after its 
promoter, Claudio Martelli, the Deputy Prime Minister (Socialist Party, PS) 
at the time, the new legal text aimed to balance the humanitarian stanc-
es endorsed by the Catholic Church, the network of NGOs working in the 
field of immigration, and the trade unions with the harsh criticisms voiced by 
the Italian Social Movement (Movimento Sociale Italiano, MSI) of the radical 
right and the Republican Party (Partito Repubblicano, PRI). Overall, the text 
of the law was largely favourable to irregular migrants, who were able to ben-
efit from amnesty on the largest scale ever implemented in Italy. Moreover, 
the 1990 law abolished the so-called “geographical reserve” for asylum seek-
ers, making it possible for a refugee to be recognised as such independently 
of his or her geographic provenance. With regard to the labour market, the 
Martelli Law introduced the concept of “sponsorship” by associations and 
institutions, issued an annual decree on immigration quotas, and introduced 
the practice of expulsion.

Part of the 1990 legal provisions were included in the organic law on immigra-
tion which followed, the so-called Turco-Napolitano Law, adopted in 1998. 
Issued by the centre-left government, the Turco-Napolitano Law aimed to reg-
ularise the position of immigrants: the text introduced a complex scheme for 
the deportation of illegal immigrants. Moreover, the 1998 legal text introduced 
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a complex system of quotas and the legal framework for bilateral agreements 
(Einaudi 2007, p. 216). Last but not least, the Turco-Napolitano Law attempt-
ed for the first time to develop a large-scale system of integration.

In parallel with the electoral campaign for the 2001 legislative elections, the 
centre-right coalition successfully invested in anti-immigration discourse 
(Castelli Gattinara, 2016). Unsurprisingly, the Northern League was the 
dominant voice on this topic, supported by the National Alliance (Alleanza 
Nazionale, AN). As a direct consequence, Umberto Bossi (the leader of the 
Northern League) and Gianfranco Fini (the leader of AN) endorsed the next 
law on immigration. Passed in 2002, the law reduced the impact of the provi-
sions of the Napolitano Law, particularly regarding the duration of residence 
permits, and introduced a more restrictive application of family reunification 
norms and a longer period of permanence in centres for the verification of 
migrant identity. Moreover, a link between the ownership of a residence per-
mit and the possession of an employment contract became a necessary con-
dition for the regularity of a migrant’s stay. In September 2002, a decree-law 
issued by the government provided an opportunity for the regularisation of 
the position of two main types of irregular immigrants: caregivers and domes-
tic workers. Despite increased restrictions, the general features of the earlier 
law had not been fully dismantled (Einaudi, 2007, p. 311). The legal frame-
work still lacked a policy concerning refugees and asylum seekers.

Criticisms voiced by the national and international community increased in 
the context of the so-called “security package”, a group of legal provisions 
introduced under Law 94/2009 by a new centre-right government. The pro-
moter was the Minister of Internal Affairs at the time – Roberto Maroni, a 
leading figure of the Northern League. In a context generally characterised 
by an aggressive media discourse against migrants, the most problematic pro-
vision concerned the deployment of soldiers in cities, openly targeting Roma 
people. The legal text also introduced the crimes of illegal migration and 
illegal residence. The text was widely condemned by the Italian Church, the 
third sector, and European institutions, in particular the European Court of 
Justice. Eventually, the Italian Constitutional Court fine-tuned part of the 
most restrictive measures (Castelli Gattinara, 2016).

All in all, the Italian context was characterised by a constant tension between 
the pressure applied by NGOs, trade unions, and the Church in favour of 
the preservation of migrant rights on the one hand, and the critical stances of 
the political elites on the other, particularly regarding the limited capacity of 
the Italian labour market to absorb the migrants. Over the last two decades, 
the association between immigration and insecurity has shaped political dis-
course and legal provisions in this area.
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4.  Anti-Immigrant Stances and Populism: 
a Theoretical Overview 

Having provided a general overview of migration in Italy, we can now move 
on to the specific topic of our analysis: populist parties. In order to depict the 
features of the two parties under scrutiny, an overview of the key assumptions 
in the literature is necessary. Over the last two decades, beyond the different 
empirical applications and nuances, one of the most consolidated lines of anal-
ysis has depicted populism as a “thin-centred ideology that considers society 
to be ultimately separated into two homogeneous and antagonistic camps, ‘the 
pure people’ and ‘the corrupt elite’, and which argues that politics should be an 
expression of the volonté générale (general will) of the people” (Mudde, 2004, 
p. 543). Accordingly, populism pervades traditional ideological frontiers, in-
cludes left or right-wing ideological issues, the direction of this grafting and its 
intensity depending upon the socio-political context within which the populist 
parties mobilise (Mudde & Kaltwasser, 2013). Thus, populism is intrinsical-
ly chameleonic (Taggart, 2000). The core issues of populist discourse change 
across time and space. References to the pure people, the corrupt elite, and the 
volonté generale are considered necessary and sufficient conditions to classify a 
phenomenon as populist (Kaltwasser, 2014, p. 479).

If we adhere to the definition of populism as a thin ideology or, in Tarchi’s 
words, a way of thinking and feeling that values emotions over reason, most 
of the recent literature agrees upon an additional characteristic: the exclu-
sionary nature of European populism (Mudde & Kaltwasser, 2013). This ex-
clusionary dimension is connected with the nucleus of populist discourse, 
meaning the homogeneous community and, on the other hand, a list of en-
emies that ranges from political to economic elites, as well as from national 
to international representatives. The European populist radical right family 
voices a xenophobic form of nationalism that praises the ideal of a mono-cul-
tural nation-state in which non-natives are depicted as a source of threat to 
the community of reference. Furthermore, this nativism is connected with a 
belief in the need to promote a stringent enforcement of order and discipline 
within a neat and well-functioning society. Finally, it includes a Manichean 
vision of society, according to which it is divided between the pure people 
and the corrupt elite, and in which the general will of the people is to be wor-
shipped (Mudde, 2007). In light of this, the prevalent representation of the 
migrant is based on a rather simplistic image of the other, alien to the organic 
groups of the national. 

Populism’s imaginary of the people’s enemies is particularly rich. The pop-
ulist rhetoric is intimately linked to whom it portrays as an enemy. The de-

Migrations, Diversiti, Integration...-za tisak.indd   185Migrations, Diversiti, Integration...-za tisak.indd   185 05-Mar-19   2:16:31 AM05-Mar-19   2:16:31 AM



186

Giorgia Bulli, Sorina Christina Soare

nunciation of immigration is combined with the request for increased law 
and order (Bale, 2003). Unsurprisingly, populist radical right parties have 
become major players in the electoral competition, boosting the salience of 
immigration issues beyond the political arena (Helbling, 2014; Koopmans et 
al., 2005). Their anti-immigration stances have been used by the literature in 
order to explain the electoral appeal of populist radical right parties to both 
traditional right-wing voters and left-wing blue-collars, who all feel increas-
ingly threatened by cultural and economic globalisation (Bale et al., 2010; 
Kitschelt & McGann, 1995).

5.  There are Many Rooms in the House 
of the Italian Populists

Drawing on this general theoretical overview, we can now focus on the two 
cases of interest. Although they share the same veneration of the people and 
use the same rhetoric, based on the simplistic division of society into two 
homogeneous and antagonistic camps, the populist genus provides different 
interpretations of the people and the menaces faced by the people.

5.1.  The Northern League: The Nativist Interpretation 
of Immigration

The Northern League was founded in the 1980s in a context of increased dis-
affection with party politics dominated by a coalition between the Christian 
Democrats, the Socialist Party, and other minor parties on the one hand, and 
the Communist Party on the other (Cotta & Isernia, 1996). In the 1980s, 
the emergence of regional leagues, which eventually formed the LN in 1989, 
echoed the intensity of the dissatisfaction with the state of collusion between 
political parties and economic interests (Tarchi, 2015; Lazar, 2013; Fab-
brini, 2009). The corruption scandal that shed light on the capillarity of the 
network of patronage and clientelism controlled by the main parliamentary 
parties further diminished the credibility of the parties that dominated post-
war Italian politics and put an end to the so-called First Republic (1948 and 
1993) (Lazar, 2013). The shift from a consensual democracy to a model of 
democracy based on competition (in the so-called Second Republic, from 
1993 onwards) failed to be supported by a synchronised reorganisation of 
the system of interest representation or coherent institutional reform (Fab-
brini, 2009). In view of this, the Northern League progressively reinforced its 
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electoral relevance by voicing its resentment against the establishment and 
promoting a populist critique of the usual way of doing politics (Albertazzi 
& McDonnell, 2010).

From a conceptual point of view, the populist features of the Northern League 
have been a subject of disagreement in the literature (Mudde, 2007). Mas-
tropaolo (2005) acknowledges the complexity of the League’s programme 
and considers it an anti-political party. The founder of the League, Umberto 
Bossi, initially claimed that the League was a popular movement and not a 
party (Woods, 2014). All in all, we consider the League suitable for inclusion 
among the populist family and in particular within the sub-group of radical 
right populism characterised by a combination of nativism, authoritarianism, 
and populism (Mudde, 2007). Since 1989, despite changes in content, the 
LN has maintained its main line of argumentation: the opposition between 
the virtuous and homogeneous people and the corrupt elite (Albertazzi & 
McDonnell, 2010).

In consistence with the literature, at the centre of the LN discourse it is 
possible to identify the opposition between “us”, the honest, hard-working, 
and simple-living northern Italians (McDonnell, 2006), and the corrupt elite 
in Rome. In the first two decades of its existence, the LN valorised the eth-
nic and linguistic distinctness of the northern community as the basis for 
justifying a broader project of administrative decentralisation (Tarchi, 2015; 
Woods, 2014). In this context, the criterion of exclusion mainly referred to 
the southerners. The organic community of the northerners, under the lead-
ership of Umberto Bossi (1989-2012), was described as a homogenous group 
of hardworking entrepreneurs and people overburdened with taxes, whose ef-
forts and sacrifices were being misused by the Italian elite to benefit the lazy 
southerners (Fella & Ruzza, 2010). The solution to this uneven distribution 
of northern wealth was portrayed in terms of the implementation of extensive 
federal reforms. This was the basis on which the topic of immigration gained 
progressive visibility.

Considering the context of immigration in the 1990s and the prevalence 
of immigrants from post-communist countries, LN discourse broadened 
its register of enemies by including a tough denunciation of the dangers of 
immigration (Tarchi, 2015). As illustrated by the literature on radical right 
populism, immigrants were depicted as the reason for all of society’s ills, 
ranging from economic aspects such as unemployment and the reduction of 
wages to issues such as the proliferation of crime and insecurity. For a while, 
the Northern League mobilised resentment against the post-communist im-
migrants. Referring to vaguely defined non-EU citizens, the LN cultivated 
what Pappas (2012) calls a sense of victimhood: the organic community of 
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the natives being abandoned by cosmopolitan elites to an invasion of im-
migrants. Accordingly, the Northern League denounced the inability of the 
Rome based elites to meet the needs of the local community, meaning the 
northern community, and openly stigmatised immigrants as criminals. This 
was particularly true for the Roma community. In parallel, the denunciation 
of increasing the number of immigrants was offset by the so-called welfare 
chauvinism and the critique of the excessive use of Italian welfare state pro-
visions for the immigrants (Del Vigo & Ferrara, 2015, p. 187). Hence while 
cultivating political stances in favour of fiscal decentralisation and liberal 
policies in the economy (in particular in connection with the governmental 
collaboration with Forza Italia), the LN progressively included left-wing wel-
fare economics on its agenda. However, it was made explicit that access to 
welfare was to be restricted to the natives.

In the aftermath of 9/11, a cultural denunciation of immigration was further 
included in the rhetoric of the LN. The cultural threat became increasing-
ly synonymous with anti-Islam stances (i.e., opposition to the building of 
mosques, the denunciation of the veil, etc.). Without abandoning the previ-
ous characterisation of the threats posed by post-communist immigration, 
under the leadership of Salvini (from 2013 onwards) immigrants have in-
creasingly been portrayed as a religious threat, a security menace, and last 
but not least, an economic burden. At the same time, the community of 
reference has been slightly amended. The original emphasis on northerners 
first has been abandoned in favour of a national definition of the virtuous 
and unified community. This national community has been regularly depict-
ed as being “under threat” because its culture, religion, values, security, and 
economic benefits are betrayed by the corrupt elites in Rome conspiring with 
technocrats in Brussels. Since 2012, the party has increasingly used inter-
connected elements such as opposition to immigration and criticism of the 
European Union in order to both increase its resonance at the national level 
and reinforce its alliance with other radical right populist parties such as the 
National Front in France, the Freedom Party in Austria, and the Party for 
Freedom in the Netherlands. Meanwhile, in an attempt to shore up electoral 
support, the Salvini leadership lessened the emphasis on the northern com-
munity and in 2014 endorsed the creation of a southern counterpart, “Us 
with Salvini”.

Under Salvini’s leadership and in the period of chief interest for this paper, 
the post-2015 years, the League has preserved its virulent nativism towards 
immigrants, always accompanied by a denunciation of the Rome based elite’s 
collusion with EU technocrats and criminal networks, which penalises the 
community of native Italians. However, a look at the official text “Immigra-
tion: General Guidelines, the North League”, published in February 2015 
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by the head of the party’s Federal Department of Security and Immigration, 
shows that the official discourse seems to have somehow diminished its vir-
ulence against immigration (LN, 2015). Indeed, out of the 18 pages of text 
in the document, the first seven place an emphasis on the Northern League’s 
positive assessment of regular immigration (p. 3). 

These stances are far from surprising, considering populists’ great respect 
for order and discipline. In the first eight pages, the document provides an 
overview of the Italian legal context and presents different statistics on grow-
ing immigration in Italy. The second part of the document deals with illegal 
immigration and asylum requests, and provides details about the department 
in charge of immigration and security within the Northern League. On this 
last point, it is important to note the leading position of Tony Iwobi, a party 
member of Nigerian origin. The department coordinates a wide network of 
regional branches, present in 17 of the 20 Italian regions. 

The core of the official position remains vague, with a general stance on 
the need to fight illegal corruption and the criminal networks acting in this 
field. As in the previous paragraph, the official position is straightforward. 
According to the party’s official documents, it is time to say yes to those who 
respect Italian law and to say no to those who do not respect it; similarly, it 
is time to accommodate the demands of those who have an honest job and 
consequently the right to reside on Italian soil and the duty to contribute to 
Italy’s economic and social growth. Last but not least, it is time to put a dis-
tinct stop to clearly irregular or clandestine immigration due to situations of 
extreme degradation and illegality (LN, 2015, p. 10). 

Although it says little about immigration per se, the text is interesting be-
cause of its implicit reference to the importance of adapting and contributing 
to the well-being of the community of the native group. However, in this 
case, the nativist dimension does not include explicit xenophobic positions. 
Despite this, it is important to underline the focus on immigration that owes 
its obedience to the established authorities and has respect for the law. The 
predicted solutions include a denunciation of the EU’s insufficient involve-
ment in the refugee crisis.

These synthetic and even bland stances on immigration were already visi-
ble in the League’s 2014 official electoral programme (LN, 2014). Of the 
38 pages of text, only one is dedicated to the issue of immigration. In this 
case, the issue of immigration is directly connected with the denunciation 
of those who have usurped authority over the national territory from the na-
tional community: the elites in power and the European Union. Considering 
the context of reference, namely elections for the European Parliament, the 
League programme uses immigration as a proxy for asserting national sov-
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ereign control over national laws and institutions. The EU is consequently 
depicted as an organisation that hinders the ability of the native community, 
and thus the genuine will of the people, to control its territory and decide 
upon the rules of immigration therein.

However, the virulence of the discourse on immigration has increased in in-
terviews with the press. In a radio interview in May 2017, Salvini, the LN’s 
leader, pointed to the need for legal action against immigration, framed as an 
invasion, a clear attempt towards ethnic cleansing, the ethnic substitution of 
those who live in Italy. A culturally based denunciation of immigration is in-
creasingly a part of the League’s discourse. Regarding the proposal to amend 
the Italian citizenship law, Salvini ostentatiously declared his opposition to 
the Pope’s endorsement of the proposed amendment of the law on citizen-
ship. Provocatively, he invites the Pope to apply the amended version of the 
law in the Vatican State. Moreover, Salvini places an emphasis on his Catho-
lic faith and his understanding that Italy cannot host and sustain the whole 
world. His public statement concludes with a challenging quotation of Give to 
God what belongs to God, and to Caesar what belongs to Caesar. Amen (Ius soli, 
Salvini, August 2017). Salvini’s staunch anti-immigration stances emphasize 
an exclusionary vision of Italian culture by explicitly appealing to Catholicism 
and thereby targeting the unwanted “alien” elements, the immigrants, as dan-
gerous for the culturally/religiously homogenous community of the natives. 

The nativism of the League has increasingly become a combination of na-
tionalism, xenophobia, and anti-immigration stances. Following this logic, 
immigrants are the agents of an invasion that violates, dismantling the “natu-
ral” ethnic and cultural order. Consequently, the League portrays itself as the 
only legitimate defender of the community of the natives, protecting not only 
its economic and social well-being but also its cultural integrity and purity 
from this massive invasion of foreigners. The League connects these danger-
ous foreigners mainly with Islam.

This link made by the League between Islam and an “invasion” is illustrated 
by a declaration of Salvini’s in early 2017. He provides a very simple and sim-
plistic metaphor: if you come to my house, you knock and ask for permission; 
if I agree I’ll let you in, otherwise I will not let you in. The opposition to this 
wave of immigration is justified by the fact that too many Muslims interpret 
the Koran as a book of war and violence. He openly assesses Islam as the 
public danger number one. Moreover, he states that, because of their faith, 
the Muslim community is lagging behind centuries. He roughly concludes 
that they should stay at home and no new mosques should be opened in Italy 
(Salvini: “Islam pericolo numero uno, restino a casa loro”, 2017 January, 31). 

The League’s discourse increasingly employs an Islamophobic repertoire and 
emphasizes the role of Catholicism in the community’s history. Islam is por-
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trayed as opposed to both the community’s Christian roots and Italian de-
mocracy (Salvini, 2016, p. 107). Salvini openly declares that the only religion 
he has an issue with is Islam, because it brings problems to Italy (del Vigo 
& Ferrara, 2015, p. 206); Muslims are portrayed as those that make use of 
the system in order to dismantle the native culture and induce a reversal to 
a mediaeval way of life. In his 2016 autobiography, Salvini declares that the 
“problem of Islam” has to be tackled by “jealously protecting our values and 
our traditions” (Salvini 2016, p. 107). 

It should also be noted that over the past year, anti-immigration discourse 
has increasingly included a denunciation of the connection between organ-
ised crime and illegal immigration, with a stronger focus on the negative role 
of the NGOs acting in this field.

Over time, without abandoning the discourse based on the community of 
the northerners, the League has broadened its community of reference by 
strategically including all native Italians in direct connection with a combi-
nation of economic, social, and political threats that continue to be located 
at the level of Rome based elites and technocrats in Brussels. On this basis, 
while immigration was initially targeted as an economic, social, and cultural 
menace to the community, the cultural – namely religious – dimension has 
become prevalent. “Anti-immigration” has become synonymous with “an-
ti-Islam”, although it is worth mentioning that not all other negative types of 
impact have been abandoned. Immigration regularly emerges as a polyhedric 
concept used as a proxy for contemporary problems in society. Immigrants 
are blamed for negative effects on the uniqueness of the native civilisation 
and values, on the future of liberal democracy in Italy, on the economic sys-
tem, and in particular, on the availability of welfare for the native population.

5.2.  The Five Star Movement

The Five Star Movement (Movimento Cinque Stelle, M5S) represents one of 
the most relevant changes to the Italian party system since the collapse of the 
First Republic. There is no universal agreement on the ideological features of 
the party within the literature. The circumstances of its birth and evolution 
represent a serious obstacle to understanding the aims of the movement. 
Uncertainties concerning the policy goals of the M5S are also widespread, 
because the official party programme is mostly represented by the contents 
of the political blog of Beppe Grillo – the founder of the movement. Among 
these uncertainties, the positioning of the M5S on the issue of immigration 
is particularly evident. 
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The M5S was variously described as a representative of a kind of “left pop-
ulism” in an earlier stage of its evolution, during which a considerable part of 
its voters came from the ranks of traditional left-wing voters (Pedrazzani & 
Pinto, 2013, p. 105). Later on, as it gained 25% of the electorate in the most 
recent parliamentary elections, held in 2013, the basis of the party began to 
be described as composed of protest voters, mostly interested in sending a 
clear anti-establishment message to the traditional parties. There is no gen-
eral agreement on the movement’s identification as a populist party. Tarchi 
(2015, p. 355) does not share the interpretation of other authors who de-
scribe the party as purely populist. Chiapponi (2017) defines the M5S as the 
latecomer of the Italian populists. Other academics point to particular ele-
ments of a populist mobilisation (Biorcio & Natale, 2013; Bordignon & Cec-
carini, 2013; Cosenza, 2013), which underlie the effect of a sort of a compo-
sition of protest created by the use of Manichean language, the charismatic 
leadership of Beppe Grillo and Giandomenico Casaleggio (the “ideologue” 
of the movement, who died in 2016), and the use of anti-establishment topoi. 

Leaving behind the disputes regarding the populist character of the M5S, it 
is worth briefly describing the circumstances of its creation and evolution in 
order to depict the role given by Beppe Grillo to the sharing of the program-
matic points with the people of the movement (the party members) on a 
variety of issues, including immigration. Beppe Grillo is a well-known Italian 
comedian. Since the 1980s, his shows have focused on an irreverent rep-
resentation of Italian politicians and political parties. After he was “banned” 
from national TV channels, Grillo continued his activity in theatre shows, 
where his denunciation of the political class extended to the economic elite 
and major economic scandals in Italy. A dual rhetoric characterised Grillo’s 
activity in this period (Corbetta & Gualmini, 2013, p. 31): the call for citizen 
mobilisation, and the contraposition between the political class and the con-
cepts of innovation and renewal of the political and economic elite. 

The name of the party stands for the most important issues promoted by 
the Movimento since its early appearances. The five stars stand for the five 
top issues of the movement: public water management, sustainable mobility, 
development, connectivity, and the environment. A collaboration with Gi-
anroberto Casaleggio, an influential entrepreneur in the field of marketing 
and communications, was crucial for the promotion of these issues. Within a 
few months after Beppe Grillo’s famous blog (2005) www.beppegrillo.it was 
set up, it was receiving an average of 150,000 visits daily, and this rose to 
500,000 in 2007 (Scanzi, 2012, p. 204). 

Following Mosca (2014), the evolution of the M5S can be summarised 
in 4 phases: latency online (2005/2007); visibility through mass protests 
(2007/2008); entry into the electoral arena (2008/2011); and electoral boom 
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and institutionalisation (since 2012). During the latency online phase, Gril-
lo’s fame increased both nationally and internationally. In 2005, Time listed 
Grillo among the “European Heroes [of] 2005” for his constant battle against 
corruption and financial scandals. In 2008, The Guardian included Grillo’s 
blog among their list of the world’s most visited blogs. At the same time, 
Grillo’s online community presence led to an overwhelming increase in citi-
zen online activism. The 2005 creation of the “meet-up” network, platforms 
at the local level for the discussion of problems and issues to be brought to 
public attention, represented a crucial step in the development of the move-
ment (Lanfrey, 2011; Bordignon & Ceccarini, 2013). During the second 
phase, the denunciations of Beppe Grillo obtained national visibility through 
the organisation of provocative rallies held in various Italian cities, where 
the denunciation of the political and communication elites reached its peak. 
The third phase represented the entry into the electoral arena, beginning 
with single candidatures at the municipal and regional level (Bordignon & 
Ceccarini, 2015, p. 456). Promising electoral results were achieved in local 
elections of 2010 and 2011. The 2012 local elections confirmed this posi-
tive trend with the success of the M5S mayor of the city of Parma (Biorcio 
& Natale, 2013). These successes signalled the transition to the fourth and 
current phase, characterised by the 2013 general election result (25.6% of 
the seats in the Chamber of Deputies and 23.6% in the Senate). The party 
firmly declared its intent to remain in opposition, refusing any real negotia-
tions with the centre-left party. Administrative elections in 2016 represented 
a very good result for the party: in the capital city of Rome and in Turin the 
candidates of the M5S –Virginia Raggi and Chiara Appendino respectively – 
both became mayors. 

The electoral result in Rome was particularly indicative of the anti-establish-
ment sentiment widespread in the city after the discovery of a deep-seated 
system of corruption and links among politicians and persons variously asso-
ciated with organised misappropriation of funds allocated by the city admin-
istration to manage important city services – one of which was immigration 
reception. The misappropriation of public money in this sector constituted a 
very important segment within the criminal network operating under the sys-
tem that would later be defined as “Mafia Capitale”. As a consequence, the 
M5S exploited the situation with a broad campaign against the candidates 
of traditional parties. The administrative elections of 2016 were not the first 
time the MS5 faced the issue of immigration. Although the M5S programme 
is very synthetic, immigration, due to its very sensitive nature and its polar-
ising potential, soon became an issue at the centre of the movement’s posi-
tioning. As early as 2012 Beppe Grillo had expressed his position on the issue 
of the change in Italian regulations from the ius sanguinis principle to the ius 
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soli principle – a proposal then being debated by parliament. On his blog, 
he stated that the idea that citizenship should be accorded to people who 
were born in Italy even if their parents were not Italian citizens, “is senseless” 
(Beppe Grillo’s Blog 23rd January, 2012, quoted in Tarchi 2015, p. 344). At 
that time, it was still too early to foresee how the debate on this issue would 
become relevant in the final months of the current legislature. 

The migration issue soon became relevant not only per se, but also with re-
gard to the party’s organisation. The debate regarding the abolishment of the 
crime of illegal migration introduced in the “security package” mentioned 
earlier in the text (2009) revealed the sensitiveness of the issue. The 2013 
parliamentary initiative of two M5S Senate members to decriminalise the 
crime of illegal migration was censored by Grillo and Casaleggio, who de-
fined the two senators’ actions as a private initiative. A declaration of the 
leaders of the M5S made it clear that the party did not have a settled position 
on this relevant issue, and pointed at a lack of internal democracy within 
the movement. Political debate on both aspects of the issue grew heated 
until Beppe Grillo’s decision to invoke the voice of the people online, which 
calmed tensions. Consultations were held, followed by an online referendum 
on the issue. Nearly 25,000 voters participated out of all the M5S members 
entitled to vote (80,383). Nearly 16,000 voted in favour of the depenalisation 
of the crime, while around 9,000 voted against. 

The movement celebrated the decision to resort to an online referendum as 
a victory for online democracy. However, the unclear positioning of the party 
on migration would soon emerge again. One of the reasons for swinging be-
tween the populist rhetoric of Grillo (“immigration is a taboo”, “immigration 
is a business”) and the more differentiated positions of the party base can 
be interpreted in light of the antagonism towards the Northern League. The 
traditional issue of the LN’s ownership of immigration made it difficult for 
the M5S to identify the correct balance of their immigration rhetoric to avoid 
the risk of being labelled a radical right populist party.

The right occasion was represented by the peak of the refugee crisis and its 
management by the Italian government. In 2015, Beppe Grillo’s blog hosted 
a straightforward post. In his words, the clandestine people a portrayed as 
the new black gold for the mafias and for the cooperatives. They remain un-
identified for years, remain on Italian land at a cost of 1,050 euro a month, 
most of which end up in the pockets of the mafias and politicians. Accord-
ingly, for Grillo, the immigration has become a sort of clandestine financing 
for political parties and the mafia (Beppe Grillo’s blog August 6th, 2015).

The official positions of the Five Star Movement are represented in the doc-
ument “Programma immigrazione. Movimento 5 Stelle. Programma Parziale 
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27.07.2017.” The cover of the document shows a ship on the open sea, ac-
companied by the slogan: “Immigration. Objective Zero Landings. Italy is 
not the refugee camp of Europe”. The document begins with a suggestive 
introduction regarding the scandal of “Mafia Capitale”. It quotes a telephone 
interception of one of the criminals involved in the scandal, saying: “I make 
more money from refugees than from drugs”. The document goes on: “The 
greater the chaos, the more powerful the mafia. For the Movimento Cinque 
Stelle the establishment of fast and reliable procedures for the recognition of 
the legal status of the refugee is crucial”.

The traditional enemies of the people (the mafia, and implicitly the Europe-
an Union and the bureaucracy of current asylum policies) are immediately 
invoked in the document, in order to create a Manichean distinction between 
good and evil. The document argues Italy should remove the causes that 
determine the flows of migrants. Selling arms to countries affected by a civil 
war is proposed, along with the cessation of Third World country exploita-
tion, and the establishment of real international cooperation. The allocation 
of responsibilities to the Italian parties is also clear. The Partito Democratico 
allowed the creation of the Triton programme, and the centre-right parties 
signed the Dublin agreement when they were in government. 

An investigation of the positions expressed by the M5S in the European Par-
liament (Franzosi et al., 2015, p. 120) shows that the MEPs of the M5S have 
distanced themselves from the votes expressed by the other parties of their 
parliamentary group (i.e. the United Kingdom Independence Party) regard-
ing immigration. Nonetheless, the recent denunciations by one of the party’s 
most prominent politicians – Luigi Di Maio – of the collusive action of the 
NGOs working in the field of refugee reception and the party’s decision not 
to support the proposed law on the passage to the ius soli reinforce the image 
of an instrumental approach to migration issues. 

6.  Conclusions

Despite the centrality of the public debate on immigration, a detailed com-
parative analysis of international migration flows to Italy shows that Italy is 
not the European country most affected by the consequences of interna-
tional migration. Long established immigration countries, including all those 
who experienced the arrival of migrants much earlier than Italy, have been 
confronted with the phenomenon for a significantly longer time. Despite the 
relative novelty of this issue, international migrations have rapidly produced a 
visible politicisation in the Italian party system, in the media, and in broader 
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public opinion. The combined effect of the international economic crisis and 
the rising trend of migrants arriving on the Mediterranean coast has exacer-
bated the salience of the issue, making migration one of the primary citizen 
concerns, as revealed by recent Italian and international opinion polls.

Considering the above, our analysis has focused on two populist parties: the 
LN and the M5S. Since the early 1990s and even earlier, if we consider the 
LN’s anti-southern rhetoric, the party has considered anti-immigration stanc-
es to be a key element of their political message. The Lega’s increased focus 
on immigration coincides with both the post-9/11 landscape (McDonnell, 
2006) and the Eastern enlargement to the point that it is possible to iden-
tify a total rejection of foreign influence, regardless of ethnicity, culture, or 
religion. The LN operates a so-called “selective exclusion” (Betz & Johnson, 
2004, p. 318, quoted in McDonnell 2006, p. 129), considering immigrants 
to be not only aliens but also a cultural and an economic threat. Particularly 
in the post-economic crisis period, migrants have assumed the role of scape-
goats in a discourse increasingly based on welfare chauvinism. Since 9/11, 
the Islamophobic message of the LN has grown louder, together with the 
exaltation of the virtues of Christianity. The M5S, on the contrary, makes use 
of the veneration of the people, the denunciation of the corrupt elite, and the 
myth of the people’s sovereignty (Tarchi, 2015), without any visible radical 
right element. In contrast to the LN’s manifest use of nativism, the M5S’s 
stances on immigration are essentially filtered by their emphasis on the peo-
ple’s will. There is no a priori exclusion either in terms of welfare chauvinism 
or in terms of a cultural or religious threat. It is mainly the denunciation of 
the way immigration is managed by the corrupt national elites and/or the 
technocratic elites in Brussels that characterises the M5S discourse.

The political relevance of these parties and their presence in the coalition 
government has succeeded in broadening the coverage of anti-immigration 
stances in the media, rendering nativist positions more credible in society 
(Koopmans & Olzak, 2004). As identified by the literature, immigration has 
become one of the most loaded policy fields in Italian party politics. In paral-
lel to more or less tense debates within the institutional arena at the local and 
national level, alarmist news about immigration has multiplied in the media 
and become a central issue in electoral campaigns since the early 1990s. In-
creasingly, Italian politics has come to turn on the opposition between inclu-
sive and exclusive attitudes towards immigration. While the literature widely 
acknowledges the relevance of immigration for the populist family, and the 
LN confirms this assumption fully, the analysis of the M5S demonstrates 
the ability to switch from inclusivist to exclusivist stances and to strategically 
valorise this fluid position as the vox populi.
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IMMIGRATION AND CRISIS IN A NEW IMMIGRATION COUNTRY: 
THE CASE OF ITALY

Summary

Despite the centrality of immigration in public debates, sheer numbers clearly 
demonstrate that Italy is far from being the main destination country for immigrants 
in the EU. However, as emphasized by recent surveys, immigration represents one of 
the main preoccupations of Italians. The combined effects of the two major crises of 
the last decade – i.e., the economic crisis and the so-called refugee crisis – have in-
duced an increased level of politicisation of immigration. Note that immigration has 
been assessed as one of the most important determinants for the successful commu-
nication of populist parties since the 1980s. Within this context, the Italian case is 
specific: Italy has only recently become a country of immigration. Until the 1970s, 
the number of Italians emigrating was higher than the number of people immigrat-
ing to Italy. The reversal of this situation has had consequences on two levels. At the 
legislative level, all attempts to regulate immigration have been characterised by a 
constant tension between humanitarian-based reasoning and elements in favour of 
the reinforcement of the rule of law and, more specifically, a focus on security and 
order. At the political level, since the early 1990s, the position of the radical right, 
populist Northern League has regularly been synonymous with xenophobia and 
welfare chauvinism. According to their most recent official stances, the Northern 
League has become increasingly characterised by a full rejection of multiculturalism 
and immigration. Since 2010, a new populist party has joined the Italian arena: 
the Five Star Movement. In their case, the topic of immigration has only recently 
become a central element of the populist agenda. The M5S features unclear and of-
ten conflicting positions on the topic of immigration. These hesitations are connected 
with both the complexity of the M5S as an organisation and a strategic approach 
that aims to link their political agenda to the voice of the people.

Keywords: Italy, populism, immigration, nativism, policies
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Austria had already developed an integration policy when 
the refugee crisis hit the country in 2015. However, 600,000 
refugees in transit in Austria and 88,340 requests for asylum 
had serious repercussions on public opinion. The Austrian 
government responded with a series of external measures to 
secure the borders and to curb uncontrolled migration, while 
at the same time internally refining the legal and organisation-
al structures for the integration of recognised asylum-seekers 
and persons in need of subsidiary protection. In this context, 
an increasingly restrictive approach to the policy field may be 
observed, which will presumably continue to be pursued fol-
lowing the national election in October 2017.
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1. Austria and the Refugee Crisis of 2015: 
Introduction

Due to its geographical location as one of the countries at the end of the 
Western Balkans route, Austria was directly confronted with the consequenc-
es of the refugee crisis of 2015. While more than 600,000 refugees passed 
through the country – often unregistered – to other destinations like Ger-
many and Sweden, 88,340 requested asylum in Austria. This was the high-
est annual number of applications for asylum in the Second Republic and 
represented a sharp increase in comparison with the previous year (28,064 
cases). Relative to its population size, Austria became the second country 
of destination in the European Union (preceded only by Sweden) with 10.3 
asylum seekers per 1,000 inhabitants. A total of 72% of the asylum applica-
tions were filed by refugees from Afghanistan (29%), Syria (28%) and Iraq 
(15%). This explains the high number of applications granted (52%) to either 
asylum-seekers or persons in need of subsidiary protection, who also cannot 
be sent back due to a deteriorating human rights situation or internal warfare 
in their countries of origin (Integrationsbericht 2016, pp. 23–31).

At first, the government and the security forces seemed to be surprised by 
this development. Chaotic scenes at the border and at transit railway stations, 
notably in Vienna and Salzburg, finally led to the introduction of military 
personnel alongside the police force. This exceptional situation had serious 
repercussions on the opinion of the Austrian population. A representative 
survey in October 2015 showed that 83.7% of Austrians were concerned be-
cause of the current immigration of refugees. To a certain degree this was 
true for the majority of voters of all political parties: while 96.3% of the voters 
of the right-wing populist FPÖ party were very or rather concerned, this also 
applied to 75.8% of the voters of the conservative ÖVP, 72% of the voters 
of the social-democratic SPÖ, and as many as 58.2% of the voters of the 
Greens. While 23.1% of the interviewed were engaged either personally of 
financially in helping the refugees, 54.6% saw only negative consequences of 
the immigration of refugees into Austria. Sixty-nine per cent feared growing 
pressure on the social systems, 65.3% feared more social conflict, and 60.1% 
feared the growing “Islamisation” of the country. Alarmingly for the govern-
ment, 61.7% criticised the corresponding policies of the great coalition of 
SPÖ and ÖVP and 73.7% were not convinced that the government could 
come up with a useful strategy regarding the refugee crisis. However, 24.2% 
were convinced that such a strategy could be successfully elaborated by the 
opposition FPÖ party (Marketagent.com, 2015, pp. 1-5).

At the same time, the additional costs of the refugee crisis strained the nation-
al budget with € 0.4 billion in 2015 and €0.8 billion in 2016. The Ministry of 
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Finance put the total annual expenditure for refugees at €1.67 billion in 2016 
and €1.71 billion in 2017 (Fiskalrat, 2017, p. 19). The municipalities directly 
affected by the refugee crisis in 2015 were compensated with €37.5 million for 
their expenditures (Millionen Euro für Länder und Gemeinden, 2017).

The government reacted to the refugee crisis by a series of external and in-
ternal measures, which on the one hand were designed to secure the border 
in order to control and curtail immigration, and on the other hand to foster 
the integration of the migrants who had already arrived as well as of future 
refugees into the Austrian system.

2.  External Effects: Securing the Borders

2.1.  Re-establishment of border controls (September 2015)

Following the often chaotic situation of refugees arriving uncontrolled at the 
Austrian border via Hungary and Slovenia, the government took the first 
measure of introducing the re-establishment of border controls between 
16 September 2015 and 10 November 2017 under the Schengen regime 
(Verordnung der Bundesministerin für Inneres über die vorübergehende 
Wiedereinführung von Grenzkontrollen an den Binnengrenzen, BGBl. II 
Nr. 260/2015). In the subsequent months, the main border crossings were 
equipped with new installations of a so-called “border management”, allow-
ing for the channelling of refugees through the first stages of police and ad-
ministrative procedures. 

2.2.  Western Balkans Conference in Vienna 
(February 2016)

However, the new “border management” was never really put to the test 
because on 24 February 2016 the Western Balkans Conference in Vienna 
adopted far-reaching decisions, which finally resulted in the closing down 
of the Western Balkans route. With the notable exception of Germany and 
Greece, who had not been invited, the Ministers of Foreign Affairs and 
Ministers of the Interior of Austria, Albania, Bosnia-Herzegovina, Bulgaria, 
Kosovo, Croatia, Macedonia, Montenegro, Serbia, and Slovenia adopted a 
resolution called Managing Migration Together (Federal Ministry of Interior, 
2016). Collateral damage, like the withdrawal of the Greek ambassador from 
Vienna, was obviously subordinate to the dominant security issues. Item 3 of 
the ministerial declaration clearly states that it is not possible to process un-
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limited numbers of migrants and asylum applicants due to limited resources 
and reception capacities, potential consequences for internal security and 
social cohesion, as well as challenges with regard to integration. ”Therefore, 
the migration flow along the Western Balkans route needs to be substantially 
reduced with a view to alleviating disproportionate burdens on the partners 
along the route” (Item 5). To reach this goal the signatories agreed to further 
intensify their border cooperation (Item 8), while at the same time referring 
to measures of deterrence as described in Item 18: “Austrian experiences 
have shown that targeted information may reduce the influx of illegal mi-
grants from particular countries of origin. Therefore, joint communication 
strategies in relevant countries of origin will be developed, aiming at the dis-
semination of accurate information on the risks of migrant smuggling and 
human trafficking as well as on the consequences of illegal entries to and 
stays in another country.” (Federal Ministry of Interior, 2016, pp. 2–3).

2.3.  Police and Military Missions to Hungary, Macedonia, 
Serbia, and Slovenia

Furthermore, during the Vienna West Balkans Conference “the Ministers 
took note of the Joint Statement of Heads of Police Services from Austria, 
Croatia, Macedonia, Serbia and Slovenia agreed upon at the meeting held 
in Zagreb on 18 February 2016” and confirmed that “[t]he included opera-
tional measures [were] a decisive contribution for the implementation of this 
Ministerial declaration” (Federal Ministry of Interior, 2016, p. 4). The Joint 
Statement of Heads of Police underlined “that the migration flow along the 
Western Balkans route [had] to be reduced to the greatest possible extent” 
and tried, inter alia, to unify the registration forms and registration proce-
dures for refugees (Joint Statement, 2016, pp. 1–2). The statement strongly 
emphasized security issues and police cooperation as a way to control and 
deter migration coming from Greece via the Western Balkans route: “The 
deployment of foreign police officers along the Macedonian–Greek border 
already yields positive results and conveys a strong message that the coun-
tries concerned are resolute in jointly coping with the migration crisis” (Joint 
Statement, 2016, Item 10, p. 2).

Accordingly, at the end of February 2016 Austria deployed seven police of-
ficers to Macedonia, having already sent small police forces to Slovenia, the 
Hungarian–Serbian and Serbian–Macedonian borders in 2015 (Bundesmin-
isterium für Inneres, 2016 a, n.p.). From March 2016 onwards, the Austrian 
military also conducted the AUTCON HUN mission, which stationed 50 
Austrian soldiers in Hungary (Bundesheer, n.d., n.p.).
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All these measures taken together were designed to ensure the permanent 
closure of the Western Balkans route by forging a national and international 
alliance to prevent the possible repetition of the refugee crisis of 2015. The 
signal to the refugees as well as to the Greek (and Italian) partner(s) was 
clear: the closing and guarding of the borders externalised the pressure under 
which the national systems had come in the summer and autumn of 2015 
and placed it again on the countries of the first safe arrival. In this context, 
however, it should also be noted that Austria was not only a country of transit 
like the Western Balkan states, but had already taken in a considerable num-
ber of asylum-seekers. In the absence of a common and solidary European 
solution, Austria and its southeastern neighbours took uni- and multilateral 
steps designed to keep the migration pressure external and complemented 
these with internal measures in the field of security and integration policies.

3.  Internal Effects: Security and Integration Policies

3.1.  Austrian Integration Policy

Several years before the refugee crisis became acute, Austria had elaborated 
a national integration policy. The SPÖ–ÖVP government program of 2008 
included a chapter on migration and integration, significantly under the ru-
bric “Interior, Justice and Defence”. Herein, integration was defined as a 
cross-sectional and cross-social matter which affects all levels of the state. 
The government also announced the elaboration of a National Action Plan 
for Integration (Regierungsprogramm 2008–2013, 2008, p. 107). This docu-
ment was finally adopted in 2010 and defined general guidelines for the in-
tegration policy, as well as seven concrete operational fields: language and 
education, work and profession, rule of law and values, health and social 
affairs, intercultural dialogue, sports and leisure, and housing and the re-
gional dimension of integration. From the beginning integration in this sense 
encompassed two dimensions: support for and demands on migrants. The 
fundamental basis for integration was thus described as learning the German 
language; economic self-preservation; commitment to Austria, its norms and 
values; and the willingness of the migrants to integrate into Austrian society 
(Nationaler Aktionsplan für Integration, 2010, p. 8). To monitor migration 
and integration, a yearly status report consisting of 25 indicators in the fields 
of language and education; work and profession; social affairs and health; se-
curity; living and spatial context; family type; naturalisations; and subjective 
questions on the integration climate was introduced (e.g. Statistik Austria, 
2016).
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The year 2010 also saw an autonomous Expert Panel on Integration and a 
supplementary Advisory Board on Integration installed under the auspices of 
the Ministry of the Interior, with the board encompassing representatives of 
federal and regional administrations, associations of towns and municipali-
ties, social partners, the industrial association, and NGOs. Both bodies were 
designed to develop the integration policy further and to ensure the overall 
implementation of the National Action Plan for Integration (Expertenbei-
rat für Integration, n.d., n.p.; Integrationsbeirat, n.d., n.p.). The institutional 
setting was completed in 2011 with the establishment of a State Secretariat 
for Integration within the Ministry of the Interior and its transformation in 
2013 to the Foreign Ministry, when State Secretary Sebastian Kurz became 
foreign minister. Consequently the ministry was renamed as the Ministry for 
Europe, Integration and Foreign Affairs. In the ministry a new section VIII 
Integration was formed, which consists of a General Policy Division (Dept. 
VIII.1), a Coordination of Integration Division (Dept. VIII.2) and a Support 
for Integration Division (Dept. VIII.3) (Bundesministerium für Europa, In-
tegration und Äußeres a, n.d., n.p.).1 In addition, there is the Austrian Inte-
gration Fund, which is responsible, inter alia, for the organisation of language 
and values courses and general counselling for migrants (Österreichischer 
Integrationsfond a, n.d., n.p.). The fund has regional centres in all Länder 
and monitors the fulfilment of the so-called Integrationsvereinbarungen (agree-
ments for integration) that non-EU migrants have had to sign since 2011. 
The agreements obligate the migrants to take German language courses up 
to B2 level according to the CEFRL (Österreichischer Integrationsfonds b, 
n.d., n.p.). This Austrian structure for integration has particularly been stud-
ied by German institutions and has been labelled as advanced and successful 
in a bilateral and European comparison (Herold, 2017, p. 10; Sachverstän-
digenrat deutscher Stiftungen für Integration und Migration, 2016, p. 23).

3.2 The Fifty-Point Plan for Integration (November 2015)

The framework described above was, however, not designed to cope with a 
mass phenomenon like the refugee crisis of 2015. Therefore, in November 
2015 the Ministry for Europe, Integration and Foreign Affairs, in cooper-
ation with the Expert Panel on Integration, published the Fifty-Point Plan 
for the Integration of Recognised Asylum-Seekers and of Persons in Need 
of Subsidiary Protection in Austria (Fünfzig Punkte-Plan zur Integration von 

1 For the actual distribution of functions in Dept. VIII following the national election of 
October 2017 see Bundesministerium für Europa, Integration und Äußeres b, n.d., n.p.
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Asylberechtigten und subsidiär Schutzberechtigten in Österreich). This plan was 
approved by the government in its session of 9 January 2016 and thus be-
came the foundation for the official policy of Austria towards recognised 
refugees. Like the National Action Plan of 2011, the Fifty-Point Plan of 2015 
strongly emphasized the performance criterion as a prerequisite for integra-
tion, which links access to the benefits of the European welfare state with 
a quid pro quo on the part of the legally accepted refugees. In this sense, 
integration requires the ability and the willingness of the refugees to make an 
active effort to integrate into Austrian society, while it is the duty of the state 
to arrange for the necessary background conditions (Fünfzig Punkte-Plan, 
2015, p. 3).

These conditions were defined in the form of eight action fields – language 
and education, work and profession, rule of law and values, health and so-
cial affairs, intercultural dialogue, sports and leisure, living and the regional 
dimension of integration, and general structural measures – encompassing 
50 concrete measures. The Ministry declared language training, integration 
into the labour market, and the acceptance of values as the central elements 
of its strategy (Bundesministerium für Europa, Integration und Äußeres c, 
n.d., n.p.). For example, in the field of language and education a second 
compulsory kindergarten year was foreseen for refugee children with a lan-
guage deficit, as well as structured programmes for adults learning German. 
For better integration into the labour market refugee qualifications should 
be checked as early as possible (“competence check”) and where required 
should be complemented by job-specific language courses. Language acqui-
sition also plays a vital role in the acceptance of values and orientations, 
which should familiarise refugees with Austrian culture (inter alia democra-
cy, rule of law, and equal rights) and clarify “what society expects from them 
and what is not negotiable in order to guarantee the peaceful coexistence of 
all people in Austria” (Fünfzig Punkte-Plan, 2015, pp. 6, 9, 10–12). Perhaps 
surprisingly, the security issue was rather marginally mentioned in the chap-
ter on intercultural dialogue. Here the prevention of radicalisation refers to 
the circumvention of Islamisation, the promotion of a “European Islam” and 
counter-measures against racism, anti-Semitism, and Islamophobia (Fünfzig 
Punkte-Plan, 2015, p. 16).

3.3 Asylum Summit (January 2016)

The asylum summit which took place on 20 January 2016 between the fed-
eral government, the Länder governments, cities, and municipalities showed, 
however, to what extent Austrian politicians were actually concerned with 
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security issues. The first sentence of the corresponding document states that 
Austria must sustainably reduce the inflow of refugees and migration into the 
country. The orderly control of entries is referred to as the “first and supreme 
goal” which requires comprehensive and flexible border management. These 
measures should ensure that applications for asylum are only possible in EU 
hotspots and no longer directly in Austria (Asylgipfel, 2016, p. 2).

The politically and legally most controversial decision of the asylum summit 
was the introduction of an annual “refugee quota”. Thus Austria would take 
in refugees equivalent to no more than 1.5% of its own population over a 
period of 4 years. This quota allowed for 37,500 asylum applications in 2016; 
35,000 in 2017; 30,000 in 2018; and 25,000 in 2019 (Asylgipfel, 2016, pp. 
2–3). The legally non-binding decision – a draft law which has not yet been 
approved and has apparently been withdrawn in the meantime due to the 
current coalition crisis (Verordnung zur Feststellung der Gefährdung der 
Aufrechterhaltung der öffentlichen Ordnung und des Schutzes der inner-
en Sicherheit – geplante Neuerungen (“Asylnotverordnung”) – Begutach-
tungsentwurf für Asyl-Notverordnung (2016))2 – was an important political 
signal that Austria would not accept uncontrolled and unlimited migration 
flows any longer. This led to a modification of “border management” as Aus-
tria began to only accept 80 asylum applications per day and only allowed 
a maximum of 3,200 refugees pass through the country each day in transit 
to other reception destinations (e.g. Flüchtlinge: Tägliche Obergrenzen sind 
nun in Kraft, 2016, February 19). Austria was heavily criticised by the Euro-
pean Commission for these steps (e.g. Flüchtlinge: EU wirft Österreich bei 
Obergrenzen Rechtsbruch vor, 2016, February, 18) but due to the Western 
Balkans Conference and the closure of the Western Balkans route (see 2.2) 
the numbers of asylum-seekers given above have not been reached, so the 
quota has not yet been put to the test.

Furthermore, the asylum summit decided that in the case of denied asylum 
applications, the repatriation of refugees to their countries of origin or safe 
third countries should be enforced (Asylgipfel, 2016, p. 3). The document 
also stressed the fact that the handling of the refugee crisis required supple-
mentary police forces. In this context it is said that the Austrian police has 
expanded by 1,500 posts, of which 750 are envisaged for the coverage of bor-
der- and refugee-related issues (Asylgipfel, 2016, p. 4). Finally, the Austrian 
understanding of integration was reiterated in the sense that asylum-seekers 

2 Such a decree can be based on Art. 36 paras. 1 and 2 Asylum Law, which state that in 
the case of an endangerment of public order and internal security, the rules of border manage-
ment can be changed. Particularly the number of asylum-seekers arriving at the borders shall be 
taken into account.
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were expected to show respect for the social order and social values, as well 
as the willingness to cooperate and personal responsibility. Positive measures 
like the additional allowance of €75 million for integration were combined 
with the intention to elaborate a strategy against radicalisation and the possi-
ble extension of a so-called “integration year” for recognised asylum-seekers 
(Asylgipfel, 2016, p. 4).

3.4.  Reduction of Minimum Social Collateral in Lower and 
Upper Austria

The refugee crisis with direct costs of approximately €2 billion in 2016, of 
which two-thirds were social benefits (Integrationsbericht 2016, 2016, p. 
34), also instigated a debate about the minimum social collateral for asy-
lum-seekers. Two conservative Länder – Upper and Lower Austria – unilater-
ally decided to reduce the corresponding rights for recognised asylum-seek-
ers. Upper Austria cut back the minimum social collateral from €914 to €365 
per person, plus a €155 “integration bonus” linked to the fulfilment of an “in-
tegration agreement”. The avowed aim was to become less attractive for asy-
lum-seekers (e.g. OÖ: Mindestsicherung für Asylberechtigte wird gekürzt, 
2016, June, 16). Upper Austria was followed by Lower Austria. Instead of 
€838 per person, an upper limit of €1,500 per household and a minimum so-
cial collateral of €572.50, including an “integration bonus” per person, were 
introduced for everybody “who in the last six years had stayed regularly in 
Austria for less than five years” (e.g. Die Presse, 19.10.2016). Since the other 
Länder, and notably Vienna, did not follow this line, the consequence was 
“secondary migration”, which primarily hit the capital city of Vienna, where 
40.1% of all migrants and 70% of recognised asylum-seekers and persons in 
need of subsidiary protection had already been living (Integrationsbericht 
2016, 2016, pp. 20–21). Of the latter groups, 31,505 received the minimum 
social collateral of €837 for Vienna in 2015, whereas in 2016 this number had 
already grown to 42,847 persons (Krutzler, 2017).

3.5.  “For Austria” Government Programme (January 2017)

While the actual number of asylum-seekers decreased sharply after the clo-
sure of the Western Balkans route – 42,285 in 2016 compared to 88,340 
in 2015, which is a reduction of 52.13% (Bundesministerium für Inneres, 
2016 b, p. 8) – the internal debate linking integration and security intensified 
considerably. A witness to this is the preamble of the new “Für Österreich” 
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(For Austria) government programme that was issued in January 2017. Here, 
the creation and securing of individually felt security is identified as a fun-
damental political task. The following sentences are even overtly populist in 
stating that “[i]n our country there must not be regions in which women are 
frightened to go along the streets in the evening. Integration must follow the 
premise of support and demands. We’re giving a chance and making an offer 
to people willing to integrate. But those who are not willing to accept the 
values of enlightenment will have to leave our country and our society” (Für 
Österreich, 2017, p. 1).

Chapter 4 of the government programme is labelled “Security and Integra-
tion” and contains the measures planned until the end of the legislative peri-
od. The government intended to elaborate an Integration Law as a new and 
legally binding form for the different approaches contained in the integration 
plans (see 3.1 and 3.2) as well as a “burka ban” and a Law on Integration 
into the Labour Market (Integration Year) (Für Österreich, 2017, p. 26). At 
the same time in point 4.6 of the document the government announced its 
plans to cut back migration. Elements of this policy were the enforcement of 
border controls, the assistance mission of the Austrian army at the borders, 
incentives for non-recognised asylum-seekers to return voluntarily to their 
countries of origin, and a new regime for the expulsion of non-recognised 
asylum-seekers (Für Österreich, 2017, pp. 27–30). As the “ultima ratio” the 
government would introduce the “refugee quota” based on Art. 36 Asylum 
Law (see 3.3) (Für Österreich, 2017, p. 30). 

3.6. Integration Package (June 2017)

Following the new government programme, the Integration Package passed 
on 12 June 2017 consists of the Integration Law, the Federal Law Prohibiting 
the Concealment of the Face in Public, and some changes concerning other 
laws. The Integration Law as the most important part of this package thus be-
came the new legal basis for the Austrian integration policy. At the beginning, 
the dichotomy of support for and demands on migrants as previously defined 
in the National Action Plan for Integration of 2010 and later in the Fifty-Point 
Plan for Integration of 2015 (see 3.1 and 3.2) is repeated (Integrationsgesetz, 
2017, §1.1). It is also clearly emphasized that Austria is a liberal and demo-
cratic state, whose values and principles are not subject to debate and must 
be accepted (Integrationsgesetz, 2017, §1.2). The law defines integration as a 
process encompassing the whole of society, which requires the cooperation of 
all the people living in Austria. The migrants, however, have a special task of 
contributing actively to this process, participating in integration measures, and 
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accepting and respecting the fundamental values of a democratic European 
state. At the same time, public institutions at all levels have the duty to offer 
systematic integration measures that should be harmonised between public 
and civil society actors (Integrationsgesetz, 2017, §2.1).

The integration measures shall enable migrants to participate in the social, 
economic, and cultural life in Austria, while self-sustained employment, 
learning opportunities, gender equality, and the ability to practise self-pres-
ervation are central elements in this context. The final result should be the 
bestowal of (exclusive) Austrian citizenship (Integrationsgesetz, 2017, §2.2). 
Art. 4 and 5 refer to language and values courses, while Art. 6 regulates the 
integration agreements which migrants are obliged to sign. They contain the 
obligation to complete language and values courses and the obligation to 
accept the fundamental values of the rule of law and the social order (In-
tegrationsgesetz, 2017, §6.1). In the case of violation of these regulations, 
sanctions in the form of a reduction of social benefits or the minimum social 
collateral are foreseen, and these are equal to the sanctions for unwillingness 
to work (Integrationsgesetz, 2017, §6.2). Art. 7 ff. explicate the integration 
agreement and module 1 (i.e. German language courses up to level A2 and 
basic values courses) and module 2 (German language courses up to level B1 
and a thorough understanding of the fundamental values of the legal and so-
cial order of the Austrian Republic). The uniformity and consistent organisa-
tion of these courses and the corresponding exams is the responsibility of the 
Austrian Integration Fund (see 3.1). Art.17 ff. apply to the Expert Panel on 
Integration and to the Advisory Board on Integration (see 3.1) and provide 
them with a legal basis. The same holds true for integration monitoring and 
a research coordination unit for integration within the Ministry for Europe, 
Integration and Foreign Affairs (Integrationsgesetz, 2017, Art. 21–22). The 
failure to fulfil the obligations of module 1 of the integration agreements 
within two years will result in an administrative penalty amounting to €500 or 
a prison sentence of two weeks (Integrationsgesetz, 2017, Art. 23.1).

Art. 2 of the Integration Package contains the Federal Law Prohibiting the 
Concealment of the Face in Public (Bundesgesetz über das Verbot der Verhül-
lung des Gesichts in der Öffentlichkeit), popularly called the “Burka Ban” even 
though it sanctions the concealment of the face in public places in general 
(e.g. Brickner, 2017, February 8). It is only in the accompanying explana-
tions for the Council of Ministers that the integration context becomes indi-
rectly visible. According to this, the law intends to strengthen participation 
– supposedly of Muslim women – in social life and peaceful coexistence in a 
pluralistic society (Beschlussprotokoll des 33. Ministerrats vom 28. Februar 
2017; Erläuterungen zu 33/20, 2017, p. 12).
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Even more obscured is the legal basis for the prohibition of the distribution of 
the Qur’an, which became a particular problem in Vienna due to the Salafist 
and radical background of the distributors (e.g. Imlinger, 2015, November 23). 
In order to prohibit such activities, road traffic regulations have been altered 
by the Immigration Package. A new §83.3 stipulates that in the case of any 
violation of public order, the security authorities shall be informed accordingly 
and a permission for the utilisation of roads for non-traffic purposes must be 
denied. The accompanying explanations for the Council of Ministers declare 
that this amendment shall, among other things, prohibit distribution activities 
which endanger public security (Beschlussprotokoll des 33. Ministerrats vom 
28. Februar 2017, Erläuterungen zu 33/20, 2017, p. 14). However, only experts 
in this matter and careful newspaper readers are able to make a connection be-
tween this somewhat cryptic regulation and the distribution of the Qur’an (e.g. 
Österreich verbietet Burka und die Verteilung des Koran, 2017, March, 28). 

3.7.  The Law on Integration into the Labour Market 
(June 2017)

The growing emphasis placed on the demands on refugees also became clear 
with regard to the new Law on Integration into the Labour Market (Arbe-
itsmarktintegrationsgesetz). People eligible for asylum and people in need of 
subsidiary protection who have no valid work contracts are obliged to partake 
in measures provided for in the framework of the so-called integration year 
(Integrationsjahr). The voluntary integration year, which had already been of-
fered previously as a qualification measure, thus became obligatory. Violations 
of the obligation to participate in the corresponding activities result in the 
reduction of the minimum social collateral (Arbeitsmarktintegrationsgesetz, 
2017, §3.2). An innovation is §3.3, which stipulates that asylum-seekers who 
will supposedly be recognised in the future are also entitled to participate in 
integration year measures on a voluntary basis. For all the programme partic-
ipants the employment bureau has to issue an “integration card”, which spec-
ifies the modules completed during the integration year (Arbeitsmarktinte-
grationsgesetz, 2017, §§4.1–4.2). The modules include the examination of 
competences, the recognition of qualifications, language and values courses, 
orientation and job application training, and vocational training. The module 
that attracted the most public attention was vocational training without the 
requirement of official employment for up to 12 months in public welfare in-
stitutions. Such institutions can belong to the federal, Länder, and municipal 
level, other public bodies, or NGOs (§5.3 Arbeitsmarktintegrationsgesetz, 
2017, §5.3 in conjunction with Zivildienstgesetz, 1986, §4.2).
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3.8.  Law Concerning the Modification of Rules Relating 
to Foreigners (June 2017)

The last step (at present) in the design of integration and refugee legisla-
tion is the Law concerning the Modification of Rules relating to Foreigners 
(Fremdenrechtsänderungsgesetz – FrÄG). The law stipulates, inter alia, that the 
delinquency of third-country nationals has to be taken into account when de-
ciding on administrative detention prior to deportation. The detention time 
can now be up to 18 months (Fremdenrechtsänderungsgesetz, 2017, Art. 2, 
§76.2a and §80.7). Foreigners who do not leave the country voluntarily after 
a corresponding administrative decision has been taken and communicated 
to them have to pay a penalty between €5,000 and €15,000. Foreigners who 
have forged documents or given false information in order to obtain asylum 
status also have to pay a penalty between €1,000 and €5,000 (Fremdenre-
chtsänderungsgesetz, 2017, Art. 2; Art. 120 paras 1b and 2).

4.  Policy Field Under Political Pressure

The refugee crisis of 2015 can be seen as the direct trigger for multiple exter-
nal and internal measures of the Austrian political system. These have result-
ed in securing the borders against refugees and in the successive legal regula-
tion of migration and integration. However, the question may be posed why 
the government still continues to tighten the framework conditions for recog-
nised asylum-seekers and persons in need of subsidiary protection following 
the factual end – at least for Austria, in comparison with Greece and now 
primarily Italy – of the refugee crisis in the winter of 2015. While the number 
of refugees has decreased sharply, the legal initiatives placing demands on 
migrants and threatening them with sanctions have notably increased. The 
responsibility for this most probably lies in internal political motives, with 
almost all parties trying to react to the negative attitude of the majority of the 
Austrian population towards migration in general. Before the snap election 
of October 2017, the SPÖ and ÖVP coalition government has thus been able 
to show a tough stance on migration issues. The price for this was the implicit 
adoption of demands formerly rather strongly associated with the right-wing 
populist FPÖ party. Within the government, a coalition of hard-liners – the 
former Ministers of the Interior (Mickl-Leitner and Sobotka, both ÖVP), the 
former Minister for Europe, Integration and Foreign Affairs (Kurz, ÖVP), 
and the former Minister for Defence (Doskozil, SPÖ) – from both govern-
ment parties dominated the political discourse on refugees and migration. 

Migrations, Diversiti, Integration...-za tisak.indd   215Migrations, Diversiti, Integration...-za tisak.indd   215 05-Mar-19   2:16:36 AM05-Mar-19   2:16:36 AM



216

Benedikt Speer

While a comprehensive legal framework regulating the rights and obligations 
of foreigners in Austria is now in place, the political discussion before the 
elections grew harsher. One sign was the debate on the possible border clo-
sure towards Italy because of the influx of refugees via the Mediterranean. 
Before any real escalation had taken place at the border, the Minister of 
Defence prepared soldiers and tanks for a border mission at Brenner Pass 
with the explicit support of the Minister for Europe, Integration and For-
eign Affairs. Although consultations with the Austrian ambassador had been 
requested by the Italian foreign ministry, the Austrian election campaign 
of 2017 was the dominant factor for the relevant Austrian actors regarding 
the refugee policy (e.g. Grenzschutz: Doskozil will „eindeutige Signale nach 
Brüssel senden“, 2017, July, 4; Österreich will Brenner kontrollieren, Italien 
reagiert verstimmt, 2017, July, 4).

5.  Conclusion: The Kurz Government and its 
Programme “Together. For Our Austria”

Following the national election of 15 October 2017, Sebastian Kurz, the for-
mer Minister for Europe, Integration and Foreign Affairs, formed a coalition 
government under his lead between the renamed conservative party “ÖVP 
– Die neue Volkspartei – Liste Kurz” (31.5 % of the vote) and the populist 
FPÖ party (26% of the vote) (Bundesministerium für Inneres, 2017, n.p.). 
The most important and finally decisive discussion points during the elec-
toral campaign had been asylum and integration (very important for 58% of 
the electorate), social benefits (very important for 49% of the electorate), 
and security (very important for 40% of the electorate) (SORA/ISA, 2017, 
p. 11). Not surprisingly, the new coalition government has stressed these 
issues in its political agenda for 2017–2022. The second chapter of the new 
government programme is titled “Order and Security” and its first topic is 
internal security, which contains, inter alia, the political goals to “strictly align 
legal migration with Austrian needs” and “to fight against and stop illegal 
migration”. Other goals are the “consequent prevention of Asylmissbrauch” 
(abuse of asylum) and more rapid, efficient procedures for granting the right 
of asylum (Regierungsprogramm 2017–2022, pp. 32–35). The “Order and 
Security” chapter has integration as its second topic. Four pages list the ba-
sic principles of the government’s general approach – “integration through 
performance”, “upholding of our constitutionally fixed values”, “fight against 
political Islam” – as well as many concrete measures to further enhance 
“strategy, transparency and control” in the field of integration (Regierung-
sprogramm 2017–2022, pp. 37–40).

Migrations, Diversiti, Integration...-za tisak.indd   216Migrations, Diversiti, Integration...-za tisak.indd   216 05-Mar-19   2:16:36 AM05-Mar-19   2:16:36 AM



217

External and Internal Effects of How Austria Has Handled the Refugee Crisis

Initial announcements of intent to establish, for example, separate remedi-
al classes for children with a German language deficit, to standardise and 
reduce the minimum social collateral for recognised refugees, or to adjust 
the legal framework in order to provide asylum-seekers only with non-cash 
benefits in the future, suggest that the increasingly strict Austrian approach 
towards migration and integration, particularly since 2015, will be tightened 
further under the new government. As Austria holds the presidency of the 
Council of the EU in the second half of 2018, it may also be assumed that a 
special focus will be placed on the fifth chapter “Union of Freedom, Security 
and Justice” of the current 18-month work programme of the EU Coun-
cil. Action fields such as migration management, strengthening of external 
EU borders, or an “effective return policy” (Council of the European Union, 
2017, p. 12) are all very high on the agenda of the ÖVP–FPÖ coalition and 
constitute priority concerns for the majority of the Austrian electorate. 
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EXTERNAL AND INTERNAL EFFECTS OF HOW AUSTRIA HAS 
HANDLED THE REFUGEE CRISIS

Summary

Austria was hit especially hard by the refugee crisis of 2015, with the population 
reacting negatively to the influx of migrants and asylum-seekers. New “border man-
agement”, the closure of the Western Balkans route, and police as well as military 
missions to neighbouring countries were the external measures put into place by the 
Austrian government. At the same time the integration policy has been further regu-
lated with a number of political and legislative actions. Political measures include 
the Fifty-Point Plan for Integration (November 2015), the Asylum Summit (Jan-
uary 2016) and the new “For Austria” government programme (January 2017). 
These became the basis for the Integration Law, the Federal Law Prohibiting the 
Concealment of the Face in Public, the Law on Integration into the Labour Mar-
ket, and the Law Concerning the Modification of the Rules Relating to Foreigners 
(all introduced in June 2017). While the number of refugees has sharply decreased, 
the legal initiatives putting demands on migrants and threatening them with sanc-
tions have thus notably increased – an attitude that persists and even has been fur-
ther reinforced after the elections of 2017 and the formation of the new ÖVP-FPÖ 
coalition government.

Keywords: refugee crisis, migration, integration
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Although most refugees are headed to Western Europe, ac-
cording to some estimates a certain number will remain in the 
countries that were not their ultimate goal – in the countries 
on the “edge of Europe”, or the countries of the Western Bal-
kans (Croatia, Bosnia, Serbia and others). The current issues 
connected to refugees in the Western Balkans are related to 
the humane treatment of refugees and providing them with 
basic living conditions as they make their way to their final 
destination. However, permanent retention or resettlement of 
refugees requires well-planned, pre-prepared, and long-term 
policies regarding their social cohesion. These policies can be 
successfully conducted only with careful coherence at all lev-
els of governance (from the EU to the level of local govern-
ment), where local self-governments play a key role in policy 
implementation. The paper brings the issue to the fore, offers 
guidelines for creating a possible future policy, and analyses 
the capacities required for its consistent implementation. 
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1. Introduction

This paper focuses on the question of refugees settled in the Western Bal-
kans. This issue is specific and somewhat more complex in comparison with 
Western European countries. Firstly, the countries of the Western Balkans are 
facing general problems such as high unemployment, poverty, and an impov-
erished economy. A significant number of people who migrate to the EU or to 
Switzerland and Norway are not just labourers, but very often highly educated 
persons.1 Secondly, in some Western Balkan countries there is a multitude of 
unresolved issues related to refugees from the 1990s and the consequences 
of the war in ex-Yugoslavia. For instance, the number of refugees/internally 
displaced persons in Serbia in 2016 stood at 203,006 (Commissariat for Ref-
ugees, 2006). Thirdly, there is the question of culture and identity. Namely, 
although there were significant levels of migration and a rise in the number of 
refugees in this area (towards other ex-Yugoslav republics or Western Europe), 
this was within the framework of a common or similar cultural and political 
space. Although there are differences among European countries, these are 
practically insignificant in comparison with Middle or Far Eastern states, or 
African countries. In this day and age, for the first time in modern history, 
Western Balkan countries are facing waves of migration composed of people 
from other cultural spaces and it is questionable how these people will be ac-
cepted, considering strong nationalism in the Western Balkans. 

One significant question can be posed: could these Balkan specifics serve as 
advantages rather than disadvantages when it comes to the acceptance and 
integration of migrants and refugees from Syria and other threatened areas? 
Although this question, or rather a hypothesis, seems to be contradictory, the 
answer offered in this article is positive. However, a very important observa-
tion can be made that the abovementioned specifics of the Western Balkans 
may be advantageous in the process of migrant and refugee acceptance solely 
in the case of a successful and wisely created public policy regarding this 
issue. The prerequisite for this positive scenario lies with financial and tech-
nical support from richer European states and the EU as a whole. 

It is important to note what public policy is and what the rules for creating 
good public policy dealing with a specific problem are (in this case, a refugee 
policy). The second backbone of the article are general human needs, defined 
by research and prominent authors within the social sciences. These two as-
pects are combined, resulting in some guidelines for a refugee policy which 
are described in the following text.

1 According to the media, every year about 30,000 persons emigrate from Serbia.
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2. Several Basic Issues Regarding Public Policy 
and its Effectiveness

There are several variations of the definition of public policy within the schol-
arly framework. For instance, in Dye’s work Understanding Public Policy, the 
author states that public policy is whatever governments choose to do or not to 
do (Dye, 2002, p. 1). Public policy can also be defined as the activities of the 
government, conducted directly by the government or agencies that directly 
affect the everyday life of citizens (Peters, 2004, p. 4). In Peters’ work An In-
troduction to the Policy Process, some usual elements of public policy are listed. 
These are the following: public policy is adopted on behalf of the public; it is 
usually initiated and adopted by the governing body; it can be implemented by 
public or private bodies; it is all that the government intends to do; but it is also 
what the government decides not to do (Brikland, 2015, p. 8–9).

Basically, in order to be effective, a public policy has to satisfy four criteria: 
technical (whether the proposed policy will have its intended effect), eco-
nomic–financial (if there are sufficient funds for implementation), adminis-
trative (if there are necessary human and organisational capacities), and po-
litical (if the policy is acceptable to politicians and the broader community). 
Although these criteria sound “simple” and “logical”, there are more complex 
issues at hand than those visible at first glance. These issues are thus in need 
of more detailed elaboration.

The technical criterion, or rather technical feasibility, refers to the effective-
ness of a policy, or in other words, to the degree of its objective accom-
plishment. There are several important dimensions of effectiveness, such as 
direct and indirect effects, long-term and short-term effects, quantifiable or 
non-quantifiable effects, and adequate and inadequate effects. For the pur-
poses of this article, it is useful to focus on so-called short-term and long-
term policies, as this division may help draft guidelines for a refugee policy. 
Classification effects or policy impacts in the long and in the short term are 
a policy-specific activity. The definition of what constitutes long-term impact 
will vary from policy to policy. As a general rule, long-term impacts are those 
experienced at a certain point in the future and thus require discounting to 
be evaluated accurately. Short-term impact is immediate and is often direct 
and mitigable. For example, the long-term impact of our riverfront park may 
be seen in increased land values, but the short-term effect during the con-
struction phase may result in a value decrease. 

Economic and financial criteria are an important step in evaluating public 
policy alternatives. Here three concepts are taken into consideration: the 
identification of measurable and non-measurable criteria, monetarily and 
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non-monetary criteria, and criteria determining direct and indirect benefits 
and costs. In addition, the following concepts are also important: economic 
efficiency, effectiveness, cost-benefit analysis, and profitability.

Measurable costs (or benefits) are those that are countable in some way. 
Measurable costs or benefits that can be expressed in terms of money are 
monetary. However, public health, comfort, aesthetics, etc. are immeasura-
ble. Finally, in order to realistically assess the costs and benefits of a particular 
policy, direct and indirect costs/benefits should be taken into consideration.

Considering the economic aspect of a potential policy, it is important to deter-
mine its economic efficiency and effectiveness, which are two different values. 
Very often, maximum efficiency will not occur at the same point effectiveness 
is achieved. Effectiveness indicates the degree of objective achievement as well 
as the cost of objective implementation. For example, if 500 units of particular 
goods or services need to be provided in a certain period of time, anyone who 
can do this is effective. However, those who can do it at the lowest price will 
be economically successful. This is also connected with the decision rationality 
that represents the difference between benefits and costs. 

Finally, the profitability of policy proposals should also be considered. Profit-
ability represents the ratio of costs (budget finances necessary to implement 
the policy) and benefits that this policy may produce in terms of restoring 
finances to the budget.

Political acceptability/feasibility indicates the need to bear in mind that a pol-
icy proposal should be acceptable to politicians, government officials, target 
groups to which the policy applies, and other groups. This means that even 
though a proposed policy may be based on scientific analyses, the proposal 
might not achieve the expected effect due to potential political unaccepta-
bility. Political feasibility criteria that appear in almost every policy analysis 
are the following: acceptability, appropriateness, responsiveness, legality, 
and equity (Patton & Sawicki, 1993, p. 215).

Acceptability refers both to the determination of whether a policy is accept-
able to actors in the political process and to the determination of whether 
clients and other actors are receptive to new policies.

Appropriateness is related to acceptability in that it addresses the issue of 
whether policy objectives mesh with the values of community or society. This 
is primary an ethical issue, and it includes human values, rights, redistribu-
tion, and the like.

Responsiveness is related to acceptability and appropriateness, and involves 
the target group’s perception of whether the policy will meet its needs. There-
fore, a policy might be efficient and effective but not what the target group 
needs or wants.
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Legal criteria refer to the accordance of a policy with the legal framework. 
Sometimes a draft policy cannot be adopted and implemented because of its 
inconsistency with the law. However, this potential policy should not auto-
matically be rejected because laws can be changed through political action as 
much as the proposed policy can be modified to meet the legal requirements.

Finally, equity comes from policy impact on different social groups. Policies 
rarely affect all groups equally. Because policy changes are often intended 
to modify existing discrepancies, the question arises whether certain groups 
or individuals will experience a disproportionate share of the burden, or will 
receive windfall benefits instead. The key question related to this issue is how 
the benefits of the policy are distributed among groups and how the costs are 
borne by these groups. The issue is one of fair distribution, rather than mere-
ly an equal distribution, with fairness related to the need for a programme 
or a service. What constitutes fairness involves moral and ethical issues and 
there is not always a clear-cut answer. Sometimes equity is defined as the 
redistribution of income, the right to a minimum level of service, or payment 
for services in relation to the ability to pay.

The criterion of administrative operability or technical feasibility indicates 
that a technically feasible, economically possible, and politically acceptable 
policy will not be implemented if there is a lack of appropriate administrative 
capacity. Specific criteria to consider in the evaluation of administrative op-
erability include authority, institutional commitment, capability, and organ-
isational support.

The authority to implement a policy and “change reality” is often a critical cri-
terion. The key question here is whether the implementing group or agency 
possesses the clear authority to make the necessary changes and to require 
cooperation from other groups to determine priorities in the triage system.

Institutional commitment indicates that not only top administrators must be 
committed to policy implementation, but office and field staff as well.

Capability is connected with the staff and administrators and their skills in 
putting the policy into effect.

Finally, organisational support is an important aspect because it is not suffi-
cient to have the authority to implement a policy and the commitment of key 
personnel alone. It is also necessary to be in possession of the appropriate 
equipment, physical facilities, and other support services.

To conclude, in order for a public policy to be effective, four criteria should 
be fulfilled: technical, economic–financial, administrative, and political (re-
lated to social issues). Yet the one tool that can contribute to a solid guide-
line for policymaking is the division into short-term and long-term policies. 
Namely, when it comes to refugees, the first issue that needs to be addressed 
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is humane treatment and the provision of basic living conditions. The last 
step is the full integration of potential new citizens. Between these two points 
or steps lies a long continuum. As we move from the beginning of this contin-
uum towards its end, policies become long-term. In addition, public policies 
are determined not just by economic and financial aspects, but by political 
and consequently social and cultural conditions. 

3. Basic Facts Regarding Human Nature, Needs, 
and Motive

Numerous social scientists have dealt with the question of human needs. 
These needs are considered to be a prerequisite for complete and mentally 
healthy personal development. Although some of our needs are determined 
by our culture and adopted via societal values, most human needs are fairly 
universal. This is a relevant finding in the light of the topic of this paper, as 
there is scant humane treatment of refugees or their integration into new 
societies without fulfilling their human needs in the first place. Therefore, 
it is useful to present models and findings on human needs. If we combine 
these findings with the rules related to public policy mentioned previously, it 
is possible to create guidelines for a successful integration policy. 

According to Erich Fromm (1980, p. 49), both human beings and animals 
have physiological needs such as the need for sustenance. However, humans 
have also other (“higher”) needs such as relatedness (relationships with oth-
ers, care, respect), rootedness (feeling at home), sense of identity, frame of 
orientation, unity, and so on. 

Perhaps the most famous model of human needs was developed by Abraham 
Maslow,2 in the form of his well-known model of the hierarchy of needs. 
According to this model, which is often represented by a triangle, there are 
five levels of needs, ranging from basic or primary to higher ones. The most 
fundamental and basic needs are found at the base of the triangle, while at 
the top there are the needs for self-actualisation and self-transcendence. 

Maslow argues that everyone has physical needs, followed by the need for se-
curity, the need for friendship and love, and finally the need for self-esteem. 
He hypothesizes that if these needs are not met, there may not be physical 
changes (except in the case of physiological needs), but the person will feel 

2 Abraham Harold Maslow (1908–1970) was an American psychologist who was best 
known for creating Maslow’s hierarchy of needs, a theory of psychological health predicated on 
fulfilling innate human needs in an order of priority, culminating in self-actualisation.
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anxious and tense. His theory forecast that the most basic level of needs must 
be met before one would wish to satisfy the second or higher level of needs. 
Considering the importance of different types of needs, it is useful to present 
them in a little more detail.

Physiological needs are a precondition for survival, as there is no life without 
fulfilling these needs; therefore, they should be met first. This level of needs 
includes air, water, food, clothing, and shelter to provide necessary protec-
tion from the elements. Sexuality belongs in this group as well. 

Safety needs are at the second tier of needs. When physiological needs are 
satisfied, safety needs take precedence and determine human behaviour. 
When these needs are not met, because of war, natural disaster, or other 
circumstances, people may face posttraumatic stress. In the case of an unsat-
isfied need for economic safety, perhaps due to an economic crisis, people 
prefer job security, grievance procedures for protecting the individual from 
authoritarian governments, and so on. Several other needs belong to this tier: 
personal and financial security, health and well-being, as well as safety in case 
of accidents or illness. 

When physiological and safety needs have been fulfilled, the next level of 
needs comprises interpersonal ones and involves feelings of belonging and 
love. This is particularly important for children and sometimes, in childhood, 
this need tends to override the need for safety. Deficiencies within this tier 
of needs, because of hospitalisation, neglect, shunning, ostracism, and so 
on, may negatively affect the individual’s ability to form and maintain emo-
tionally significant relationships in general, such as friendships, intimacy, or 
family bonds. Maslow explains that acceptance by both small and large social 
groups also falls within this tier (family, co-workers, religious groups, profes-
sional organisations, and so on). Simply put, humans need to love and to be 
loved by others. In the absence of these needs being met, many people suffer 
from loneliness, social anxiety, and depression. 

Esteem or the need for respect is the following tier of human needs, ac-
cording to Maslow. This includes self-esteem and self-respect. Esteem entails 
the human desire to be accepted and valued by others. People often engage 
in numerous activities simply to gain recognition. Maslow defines two as-
pects of esteem needs. The first one is “lower” and includes the need for 
respect from others (status, recognition, prestige, and the like). The second 
is the “higher” aspect and includes the need for self-respect (need for power, 
competence, independence, freedom, and so on). This “higher” aspect takes 
precedence over the “lower” aspect because it relies on personal competence 
established through experience. The deprivation of these needs may lead to 
an inferiority complex, weakness, and helplessness. 
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Finally, self-actualisation along with self-transcendence is at the highest level 
of human needs, according to Maslow’s model. It refers to realising one’s full 
potential. Here, we are talking about the desire to accomplish everything that 
one can accomplish. Different people may perceive this need very specifical-
ly. Some people have a strong desire to become ideal in different life spheres 
(to be an “ideal” parent or excellent artist, for example). On the other hand, 
transcendence refers to the very highest and most inclusive or holistic tier of 
needs related to human consciousness, behaving and relating, as ends rather 
than means, to oneself, to significant others, to human beings in general, and 
their relationship with nature and the cosmos. 

4. Topic Relevance and Prior Academic Research

There is substantial scientific research related to the topic at hand (migration 
and refugee policy). For example, in the article The EU Migration Crisis and 
the Baltic Security, Bagdonas argues that the greatest threat to the security of 
the Baltic states comes not from irregular migration itself, but from policy 
decisions that would fail to address the EU crisis caused by irregular migra-
tion (Bagdonas, 2015). 

Similarly, a relevant article about possible policies related to migrants is 
The Migration–Development Nexus: Evidence and Policy Options, where it is 
stressed that migration and development are linked in many ways: by the 
livelihood and survival strategies of individuals, households, and communi-
ties; by large and often well-targeted remittances; by investments and advo-
cacy by migrants, refugees, diasporas, and their transnational communities; 
and by international mobility associated with global integration, inequality, 
and insecurity (Nyberg-Sørensen, Van Hear & Engberg-Pedersen, 2002). Al-
though that particular article was published before the Syrian crisis, it deals 
with a very interesting and important question: the relationship between mi-
grant waves and development issues. 

The importance of a proactive approach to this topic is observed in the ar-
ticle Migration, a Current Issue: The Crisis of Today, the Challenge of Tomor-
row, where the author aims to portray a clear perspective of the problem of 
immigrants who are arriving in Europe from Middle Eastern conflict zones 
(particularly Syria and Iraq) and from North Africa (mainly Libya) (Pătraşcu, 
2015). The author’s approach aims to balance the positive effects of the phe-
nomenon on the European continent with the negative ones. Positive effects 
might include obtaining a more substantial workforce, as Europe is currently 
facing a demographic aging phenomenon. Furthermore, from the perspec-
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tive of EU citizens, who believe in the cohesion of European institutions, 
the acceptance of refugees represents a basic value for unity and stands for 
the formation of a homogenous European Union, therefore emphasizing the 
importance of each individual. On the other hand, analysing the matter in 
the most realistic possible way, the risk of potential terrorist penetration in 
Europe is quite high and unmanageable.

However, there are not many articles or deeper analytical research about the 
Western Balkan countries and their possible strategies and refugee policies 
regarding refugees from Syria and other war zones. 

5. Ongoing Policies – The Cases of Serbia and 
the Western Balkans

When it comes to the refugee policy in Serbia, we estimate that such a policy 
is completely lacking if we perceive policy in the abovementioned way. There 
is a governmental body responsible for refugees, but this body focuses just on 
refugees from the former Yugoslav territories.3 It is also responsible for taking 
care of refugees from Syria and other jeopardised areas, but deeper analyses 
of formal documents indicate that it deals simply with the provision of basic 
living needs for refugees on their way towards Western European countries.4 
This approach is illustrated by the recent news on the official website of the 
Commissariat: Serbia has not envisaged a budget of 320 million dinars (2.7 
million euros) to improve the living conditions of migrants, nor does it intend 
to give migrant families 200,000 dinars (1,670 euros) to start a business or 
1.4 million dinars (11,670 euros) for the purchase of rural houses, as has 
been completely falsely announced today in a daily newspaper.

It is true that at its session of 17 March 2017 the government adopted the 
Regulation on the Implementation Programme of Incentives for the imple-
mentation of measures and activities necessary to achieve the stated objec-
tives in the field of migration management for 2017. According to this reg-
ulation, local self-governments will receive 288 million dinars (2.4 million 

3 The Commissariat for Refugees, as a separate organisation within the public system, 
was established by the Law on Refugees (RS Official Gazette, 18/92, 42/02 - SUS and RS Official 
Gazette, 30 / 10) for professional and other tasks related to the care, return, and integration of 
refugees under this law and related administrative tasks.

4 For more details: Law on Refugees, Migration Management Strategy, National Strategy 
For Resolving Problems Of Refugees And Internally Displaced Persons For the Period From 2011 
To 2014, The Strategy of Returnees Reintegration Based on the Readmission Agreement, The 
Strategy for Combating Illegal Migration in the Republic of Serbia for the Period 2009–2014.
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euros) for internally displaced persons from Kosovo and Metohija, 20 million 
dinars (0.7 million euros) for returnees under readmission agreements (Ser-
bian citizens repatriated from EU countries), and 12 million dinars (0.1 mil-
lion euros) for local governments where asylum centres are located, in order 
to ease the burden of the migrant crisis.

The Commissariat for Refugees and Migration notes that all the migrants 
in the territory of the Republic of Serbia who wish official support, are ac-
commodated in the official asylum centres where they can fully realize their 
rights according to the law. The Commissariat also notes that Serbia is not 
the final destination for migrants and therefore there is no need for housing, 
for example. Furthermore, it is not provided by the law (Commissariat for 
Refugees – Serbia, 2017).

It is obvious that there is no relevant policy or solution for the possible per-
manent stay of refugees. On the other hand, it is rather important to have a 
prepared policy for possible future events. This can be defined as a proactive 
approach, which is an important principle in public policy analysis. In order 
to solve possible future problems, it is important to have a draft policy before 
the problem emerges. This is one of the main points of this article, as well as 
a broader definition of the guidelines for such a policy.

When it comes to the assessment of already implemented and ongoing mi-
gration and refugee policies in the Western Balkans, a solid instrument is the 
MIPEX assessment (Migrant Integration Policy Index). 

The MIPEX is a reference guide and a fully interactive tool to assess, compare, 
and improve integration policies. It measures integration policies in 40 countries 
in Europe and North America in order to provide a view of integration policies 
across a broad range of differing environments. MIPEX was developed in these 
countries by the British Council and the Migration Policy Group (MPG). Using 
148 policy indicators, MIPEX establishes the extent to which all residents are 
legally entitled to equal rights and responsibilities, as well as to any support that 
addresses their specific needs, to make equal opportunities a reality.

MIPEX may be used as a starting point to evaluate how policy changes may 
improve integration in practice. Its research findings can be complemented 
with further information from official statistics, budgets, project and scien-
tific evaluations, government reporting, and evidence from NGOs, courts, 
and migrants.

MIPEX demonstrates how countries can “do better” in creating a legal environ-
ment in which immigrants contribute to a country’s well-being, where they have 
equal access to employment and education, live in security with their families, 
become active citizens, and are protected against discrimination. For each of the 
seven policy areas: labour market mobility, family reunion, education, political 
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participation, long-term residence, access to nationality, and anti-discrimination, 
MIPEX identifies the highest European and international standards aimed at 
achieving equal rights, responsibilities, and opportunities for all residents. These 
standards establish a basic rule of law approach, which has helped to improve 
policies in European Union and Council of Europe member states. Where only 
minimum standards exist, policy recommendations are used from international 
research networks and civil society (Huddleston, 2016, p. i).

According to MIPEX results for European countries (the overall score), most 
Balkan states have achieved poor scores. Namely, the MIPEX report clas-
sifies countries according to the overall result (grading 0–100). The most 
favourable countries for integration in Europe are Scandinavian ones (Swe-
den, Finland, and Norway, whose grade is about 70). On the contrary, the 
group of countries that are assessed as a slightly unfavourable for integration 
includes Bosnia and Herzegovina, Macedonia, Serbia, as well as some other 
countries. Their grades are slightly below 40, which means that they are very 
close to next level of halfway favourable countries (Huddleston, 2016, p. 1).

Regarding just the Western Balkans, it is evident that this region has record-
ed the poorest levels of integration in the fields of political participation and 
education (Huddleston, 2016, p. 2).

These findings are complementary to the earlier observations on human 
needs. However, it is important to stress that people are interested in self-de-
velopment, learning, and education, as well as in political participation, only 
when they have succeeded in fulfilling their basic needs (existential needs 
such as food, water, accommodation), in accordance with Maslow’s model of 
the hierarchy of needs. When this model is applied as a basis for an ongoing 
refugee policy, the analysis shows that the treatment of migrants and refu-
gees is connected solely with the two first needs (physiological and safety). 
Nonetheless, in order to achieve full integration of new settlers, it is neces-
sary to deal with higher human needs and motives. These needs and motives 
can be achieved only by means of education and a long-term integration 
policy, where political participation plays a key role. 

Taking into consideration all the points noted thus far, it would be useful to 
offer a short overview of the segments of a future refugee policy, as a guide-
line for the creation of a successful refugee integration policy.

6. Conclusions and Recommendations

There are four pillars that should serve as the basis for a future refugee in-
tegration policy. These are defined according to Maslow’s model and some 
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aspects and principles of policy analysis. The four pillars are explained in 
more detail below:

1. Existential – connected with the first tier of human needs (physiological)

2. Socio–economic – refers to safety needs

3. Cultural–educational 

4. Integrational – connected to “higher” needs, such as belonging and es-
teem. 

The existential pillar of an integration policy. This pillar refers to the provision 
of space and basic living conditions (shelter, food, water, basic infrastructure, 
and access to health services). The first step in dealing with refugees is the 
provision of basic, elementary living conditions (accommodation, food, and 
water). The nature of this matter is primarily financial and material, and it 
is possible to calculate the costs of these actions. Considering the poor eco-
nomic situation in the Western Balkans, as well as numerous internal prob-
lems, it is not realistic to expect that these countries would be in possession 
of financial and other capacities. Therefore, in this phase, EU assistance is 
of paramount importance. When it comes to principles of public policy, eco-
nomic–financial feasibility or criteria dominate at this point. However, the 
next policy phase becomes more complex, as other criteria (political, devel-
opmental, and cultural) appear relevant in addition to financial criteria.

The socio–economic pillar. This pillar refers to employment, social benefits, 
assistance, and support in the process of building sustainable families and 
households. These are more complex issues, referring to the involvement of 
these people in the labour market and the economy and creating circum-
stances in which they can work, earn, and live independently. A bigger chal-
lenge lies in the fact that many domicile citizens have not solved these issues 
either, and data on unemployment rates are pessimistic. On the other hand, 
migrants and refugees may be viewed as not just refugees but human beings 
with their own skills and personal capacities. They could present a type of 
“supplement” or solution to the problem of a permanent demographic de-
cline in this region. However, this issue perceived from this point of view is 
not just financial, but developmental as well. 

The cultural–educational pillar. This pillar refers to learning the language, and 
adopting values and cultural patterns, along with a respect for human rights. 
The most important aspects in this phase of the integration policy are edu-
cation and political participation. It is in these two fields that the scores of 
Western Balkan countries are the poorest, according to the MIPEX index. 
It would not be wrong to say that these two fields are key for successful 
integration and thus these policies have to be the long-term type. A second 
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characteristic of this phase of policy comprises its political, social, and cul-
tural aspects. It is not enough to be in possession of sufficient finances in the 
budget to deal with the refugee issue; these policies need to focus on domi-
cile citizens as well. In addition, solid administrative, organisational, and staff 
capacities are required for policy implementation. One of the key roles in this 
process would be taken on by local communities and local self-governments.

The integrative pillar. This refers to full integration into the system, integration 
into local communities, and symbolic identification with the new community 
and state. Unlike the first two pillars, this policy has to be long-term. It is 
equally important that it should address new settlers and domicile citizens. 
In this phase, it is very important that new citizens are accepted and respect-
ed in their new home and neighbourhood. Therefore, this policy focuses on 
domicile population and it deals with cultural and identity values. 

Observing these four pillars, it may be seen that the financial aspect of poli-
cy dominates the first, while financial–economic and developmental aspects 
dominate the second. In addition, the first two pillars can be labelled as 
short-term policies. The third and fourth pillars are long-term polices and the 
key factors are administrative, political, and cultural. 

Finally, it should be noted that the problem lies not in the refugees them-
selves, but their inadequate treatment and inadequate refugee policies. The 
preconditions for good policies involve a good public policy analysis, as well 
as an analysis of human needs. Combining these two segments, it is possible 
to create a “high-quality” refugee policy. 

To realise short-term public policies aimed at addressing primary, basic, and 
existential problems of refugees, the most important segment involves finan-
cial, administrative, and technical capacities. 

However, when it comes to permanent settlement and full integration, this 
may be facilitated by a long-term policy. In addition to financial and adminis-
trative capacities, long-term training and tolerance building among the local 
population is of the utmost importance. In connection with this, social char-
acteristics and political issues of integration come to the fore. 

Considering the financial, economic, and socio–political situation in the 
Western Balkans, it is more than obvious that these countries do not have 
the capacity to solve these problems independently and must be assisted fi-
nancially by the EU. On the other hand, the new settlers present an oppor-
tunity whereby the Western Balkan countries may pursue their interests and 
demonstrate their importance for the whole European Union.
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GUIDELINES FOR THE DESIGN OF A REFUGEE POLICY IN THE 
WESTERN BALKANS

Summary

In the introduction to this paper, the importance of a refugee policy is emphasized 
if some refugees were to permanently settle in the Western Balkans. It is also not-
ed that Western Balkan countries are characterised by numerous public problems 
and cultural, social, and economic specificities (compared with traditional immi-
grant-accepting states). Consequently, the refugee policy should comply with the 
specifics, as well as with the EU framework. In the following section of the paper 
some general questions about public policy are discussed. The main questions are: 
what exactly is public policy and what are the rules and criteria for creating a good 
public policy, designed to deal with a specific problem (in this case refugees)? As 
important aspects of a good public policy, the technical and financial aspects of 
public policy are discussed, as well as their political acceptability/feasibility and 
administrative operability. The second backbone of this article are general human 
needs, defined by research and prominent authors within the social sciences. This 
topic is discussed in the third section of the paper. Physiological needs, safety, be-
longing, esteem, and self-actualisation are noted to be primary human needs. As a 
result of combining these two fields, some guidelines for a refugee policy are given. 
This is preceded by a description of the relevance of this topic in previous academic 
research, as well as a description of ongoing policies in Serbia and the Western Bal-
kans that may be assessed as poor. In the sixth part of the paper recommendations 
are given. A successful refugee policy should be built on four pillars. The first two 
would be on a short-term scale, whilst the third and fourth would cover long-term 
segments of the policy. These pillars are the following: existential (space and basic 
living conditions), socio–economic (employment, building sustainable families), cul-
tural–educational, and integrative (full integration into the system).

Keywords: public policy, human needs, refugees, Western Balkans, integration
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This article explains the rise of microfederalism in migration 
and integration policy in the United States. Power over immi-
gration is traditionally assigned to the federal government, but 
the States and localities play central roles in providing services 
to unauthorized migrants due to gaps in congressional policy. 
Microfederal jurisdictions have responded pragmatically, ac-
cording to their different policy preferences. Restrictionist ju-
risdictions seek to participate formally in federal enforcement, 
supplement enforcement with their independent measures, or 
by litigation realign federal enforcement priorities to match 
their own. Sanctuary jurisdictions employ affirmative and de-
fensive policies to integrate migrants and shield unauthorised 
migrants’ data against federal discovery. Policy competition 
and preference maximization favour non-interference with re-
strictionist and sanctuary microfederal policies. Nonetheless, 
the Obama administration challenged restrictionist jurisdic-
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tions’ policies by federal pre-emption litigation. Similarly, the 
Trump administration has asserted federal supremacy and will 
seek federal pre-emption of sanctuary jurisdictions’ integrative 
projects by resorting to broad claims of federal power at odds 
with local experimentation.

Keywords: immigration, federalism, United States, microfed-
eralism, pre-emption, restrictionist jurisdiction, sanctuary ju-
risdiction

1. Introduction

The United States and its constituent fifty States are attempting to manage 
mass migration from the failed, or failing, states of the global South. In 2015, 
an estimated 11 million unauthorised migrants lived in the United States 
(Krogstad, Passel & Cohn, 2017). During fiscal year 2015, an additional 1.2 
million unauthorised migrants either unlawfully crossed the border without 
inspection or admission by immigration officials (674,000, or 56%), or over-
stayed their authorised stay (527,127, or 44%) (Baker & Williams, 2017). 
Those migrants entering without inspection mostly came overland from Cen-
tral America (Baker & Williams, 2017). Half have not completed high school, 
approximately a quarter live in poverty, and increasingly, they are minors, 
unaccompanied by any adult (Lesser & Batalova, 2017). Collectively, these 
migrants’ needs for basic services strain federal, state, and municipal govern-
mental resources and create a domestic humanitarian crisis. 

States and their localities address these burdens differently. Some jurisdic-
tions adopt restrictionist policies and participate in immigration enforce-
ment. Others, such as “sanctuary cities”, favour integrationist policies and 
sometimes decline to cooperate with federal migration policy.

At the federal level of government, different presidential administrations 
have favoured, or at least tolerated, integrationist policies while others have 
pressed for restrictionist policies. Predictably, this flip-flopping treatment by 
different federal administrations has resulted in a non-uniform approach to-
ward integration and, effectively, toward immigration itself. Because States, 
as well as their counties and cities, occasionally refuse to coordinate their 
policies with federal enforcement (or with one another), they instead resort 
to the courts to defend their prerogatives. 
In the United States, migration policy has frequently triggered legal conflict 
between the federal government and its subsidiary sovereigns. During the ten-
ure of President Barrack Obama, the federal government and south-western 

Migrations, Diversiti, Integration...-za tisak.indd   242Migrations, Diversiti, Integration...-za tisak.indd   242 05-Mar-19   2:16:40 AM05-Mar-19   2:16:40 AM



243

American Immigration Microfederalism: Sanctuaries, Restrictionist Jurisdictions, and Administrative Conflict

Border States litigated their disputes about how to handle migrants, resulting 
most prominently in Arizona v. United States (2012) and United States v. 
Texas (2016), but also in a host of other cases challenging municipal migrant 
regulation. These cases tested state authority to regulate migrant integra-
tion when the United States adopted policies under the federal Immigration 
and Nationality Act (INA) that facilitated migrant entry as well as access to 
public services and the domestic labour market. Obama championed federal 
supremacy in migration and integration policy. The Border States challenged 
federal policy on the grounds that it imposed costs on state government; they 
asserted their competing authority to regulate.
In late 2016, federal governmental positions about immigration federalism 
flip-flopped in service to policy preferences. Candidate Donald Trump cam-
paigned on his populist, restrictionist immigration platform that deployed xen-
ophobic tropes about migration fro m America’s southern neighbours (Wash-
ington Post, 2015). In addition to bemoaning unauthorised Latin American 
migration, Trump campaigned against travel to the United States by Mus-
lims (Berenson, 2015). Finally, Trump promised to “end the sanctuary cities” 
(Los Angeles Times, 2016). Since election, President Trump, like Obama, has 
pressed for broad federal power to regulate immigration and pre-empt sub-fed-
eral governments, but this time in a restrictionist vein. Within days of assuming 
office, Trump threatened to punish “sanctuary jurisdictions” (Executive Order 
No. 13768, 2017). Conservatives, who formerly favoured state and local au-
thority, now defend expansive federal power. Progressives, out of power in the 
federal government, have rediscovered federalism’s virtues.
This article examines the contested allocation of migration- and integra-
tion-related administrative authority. It describes and critiques the phenom-
enon of municipal migrant regulation, or localities that pursue their own 
microfederal migration and integration policies that may be consistently at 
odds with both federal and state policies. At one end of the political spec-
trum, restrictionist localities adopt policies discouraging resettlement and 
integration, which may defeat federal policy. At the spectrum’s other end, 
“sanctuary cities” pursue migration-facilitating policies, which may impede 
federal enforcement of the INA. The relative political stability of localities, 
born from their lack of political competitiveness, suggests a unique role for 
some of them. They may provide communities that facilitate durable migrant 
integration in a federal system, particularly compared to broader, politically 
competitive jurisdictions prone to volatile change and less hospitable to an 
integrative project that by its nature must span transient political adminis-
trations.
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2.  The Possibility of U.S. Immigration 
Federalism

Federalism with respect to migration and integration policy results from the 
non-unitary character of the U.S. political system. Each of the United States 
exists independently of the federal government; no State depends on the federal 
government for its ongoing existence or its continued exercise of state powers. 
Indeed, a constitutional presumption of powers favours the States, at least as 
a textual, structural, and original historical matter: “The powers not delegated 
to the United States by the Constitution, nor prohibited by it to the States, are 
reserved to the States respectively, or to the people”. (U.S. Const. amend. X). 
Apart from delegated powers, the States retain the residuum of sovereign power.

The States’ authority, however, is subject to an important caveat. The U.S. 
Constitution’s Supremacy Clause pre-empts state law that is “contrary” to 
federal authority: “This Constitution, and the Laws of the United States…
shall be the supreme Law of the Land; and the Judges in every State shall be 
bound thereby, any Thing in the Constitution or Laws of any State to the Contra-
ry notwithstanding [emphasis added]”. (U.S. Const. Art. VI, cl.2).

This pre-emptive model permits the States to regulate concurrently through 
properly enacted federal law until the federal government displaces them.1 
Until Congress acts, the States retain legislative authority in areas of concur-
rent State-federal power, such as integration policy, except for those powers 
expressly denied them (U.S. Const. Art. I, § 10).

Once Congress legislates, federal enactments may pre-empt contrary state 
regulatory authority. Pre-emption’s scope depends on Congress’s intent, as ex-
pressed by the legislation’s enacted text, together with the effects of the States’ 
actions. Express pre-emption occurs when legislation explicitly states a congres-
sional intention to displace State authority within an area (Shaw v. Delta Air 
Lines, Inc., 1983). Alternatively, a litigant can persuade a judge that Congress 
implied pre-emption of contrary state law. Implied pre-emption occurs on one of 
two ways. First, a court may infer field pre-emption when a statute’s regulatory 
scheme is so pervasive as to “occupy the field”—i.e. Congress intended to pre-
empt by its significant federal legislative activity within a field (Arizona v. Unit-
ed States, 2012). Alternatively, a court may infer conflict or obstacle pre-emption, 
because state law conflicts with, or stands “as an obstacle to[,] the accomplish-
ment and execution of the full purposes and objectives of Congress” (Arizona 
v. United States, 2012). Either way, federal law trumps contrary state law.

1 A limited exception is the “dormant” Commerce Clause jurisprudence, which allows 
pre-emption without any action by the U.S. Congress (City of Philadelphia v. New Jersey, 1978).
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3.  The Centrality of States and Localities to 
Migration and Integration Policy

In theory, legal authority to control U.S. borders and admit migrants belongs 
to the federal government. Congress lacks any formally enumerated power to 
regulate immigration (U.S. Const. Art. I, § 8), but the U.S. Supreme Court 
recognises a “broad, undoubted power over the subject of immigration” and a 
plenary congressional power to exclude foreigners, characterising this power 
as an “incident of sovereignty” (Chae Chan Ping v. United States, 1889). 
This atextual authority assigns the federal government the primary role in 
regulating migration. In practice, however, sub-federal units are central to 
U.S. immigration enforcement policy for three reasons. First, the United 
States remains a destination country that experiences high levels of illegal mi-
gration. Large numbers of migrants attempt to cross the lengthy U.S.–Mexi-
co border without any federal immigration authority inspecting or admitting 
them. These individuals migrate to the American interior, beyond traditional 
border state destinations, to areas where migrants have previously travelled 
and been hired as unauthorised, inexpensive, “brown-collar workers” (Sauce-
do, 2006). In addition, migrants lawfully enter the country every day with 
“non-immigrant” visas, expressing their intention to remain only temporarily. 
Federal officials inspect and admit these migrants. When migrants remain 
beyond authorisation, they become “removable” in federal civil proceedings.

Second, Congress authorises an immigration-enforcement budget that is in-
sufficient to fund removal operations. The Obama administration estimated 
that the authorised budget supported the removal of fewer than 400,000 aliens 
annually (Thompson, 2014). This number represented only 4% of the 11 mil-
lion unauthorised migrants in the United States. In 2015 alone, 1.2 million new 
unauthorised migrants either arrived in the United States without inspection 
and admission or overstayed their authorisation to remain (Baker & Williams, 
2017). Thus, each year many unauthorised migrants remain in the country.

Third, congressional efforts to regularise these unauthorised migrants’ legal 
statuses have repeatedly deadlocked (S.1291, 2001). A few might successful-
ly secure relief under existing INA provisions, for example, as refugees. Mil-
lions, however, remain ineligible for any form of relief. Because they violate 
the INA’s civil provisions by staying in the country, they remain in constant 
legal jeopardy of removal by the federal government. As a result, they disap-
pear into the woodwork. 

These three phenomena create a gap where the States and their subsidiary 
units – counties, cities, and smaller localities – enter the immigration fed-
eralism story. The federal immigration legislative gap (1) permits millions 
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of out-of-status persons to remain in country, a majority of whom entered 
without inspection and admission, and yet simultaneously (2) leaves them 
no path to durable legal status. Thus, through its policy default, Congress 
places the States and their localities in a predicament: the migrants are here 
unlawfully and are not going anywhere, but require services. This responsi-
bility falls to the States, which provide most direct governmental services 
in the United States. Indeed, in Plyler v. Doe (1982), the U.S. Supreme 
Court ruled that States must provide unauthorised migrant children access 
to public education, even though the federal government can permissibly 
discriminate against aliens (Mathews v. Diaz, 1976). In fact, any distinction 
that sub-federal units might draw between a citizen and a lawfully admitted 
alien is subject to heightened judicial inquiry (Graham v. Richardson, 1971).2 
Consequently, as a matter of legal risk management, local government may 
find that inclusive integration policy best satisfies constitutional non-discrimi-
nation principles, avoids civil rights violations, and humanely addresses the 
fallout of Congress’s non-policy “policy”.

As a result, States and localities become significant policymakers in fashion-
ing migrant integration policy through their provision of governmental servic-
es to aliens. For instance, what a locality emphasises educationally and how 
it achieves those goals, determines the extent to which migrant integration is 
advanced or impaired. If successful, a state’s educational integration policy 
could assist assimilating migrants with English literacy and cultural capital. 

But in addition to integration policy, some States may effectively end up 
also framing migration policy, even if formally that is characterised as “un-
questionably exclusively a federal power” (De Canas v. Bica, 1976). States 
and localities might select from a menu of policies to address unauthorised 
migrants (Tables 1 & 2). They might decide that not inquiring about a child’s 
immigration status best promotes integration. This non-inquiry policy may 
facilitate integration but also makes far less likely the federal identification 
and removal of unauthorised migrants. Similarly, localities that learn an alien 
is unauthorised but shield him or her from federal discovery by declining to 
alert federal authorities under a non-cooperation policy, also participate in a 
migration (facilitating) policy. Finally, jurisdictions that cooperate in the re-
moval of criminal aliens who prey on other unauthorised migrants (e.g. traf-
fickers) also participate in migration, and not just integration, policy. In these 
cases, no crisp line divides “integration” and “migration” policies when ju-
risdictions adopt integration policies for unauthorised migrants (Rodríguez, 

2 Plyler might have been read as generally subjecting to scrutiny any State-level distinc-
tion between citizens and unauthorised aliens. In Kadramas v. Dickinson Pub. Sch. (1988), the 
Court clarified Plyler applied only to denial of public education.
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2008, p. 571, 619). These jurisdictions participate in immigration federalism 
in an area only inaccurately described as “exclusively” federal.

Table 1: “Restrictionist” Jurisdiction Policies

Strategy Description of state or local government strategy

Direct enforcement strategies

INA § 287(g) agreement Enters an ICE “memorandum of agreement” to author-
ise state and local participation in immigration enforce-
ment.

Responds to DHS detainer 
requests or federal requests for 
notification

Cooperates with DHS civil detainer requests, holds mi-
grants until they are transferred to ICE; alternatively, 
cooperates with DHS requests for notification of pend-
ing release of arrestees; variations include cooperation 
when identified migrant was convicted of a serious of-
fense.

State criminalisation Either adopts new state immigration-related offenses or 
provides new state penalties for what was formerly solely 
a federal crime.

Inquiry/collection policies Investigates migrant status to assist federal authorities 
with enforcement.

Accessing policy Directs state employees to access federal databases to 
determine individuals’ immigration status.

Indirect enforcement strategies

Renter occupancy permitting Requires prospective renters to obtain permits that is-
sue after status verification; often coupled with landlord 
sanctions if continued rental to unauthorised migrant.

Landlord and employer sanctions Penalizes third parties, such as landlords and employers, 
for renting to or hiring unauthorised migrants.

Government contractor 
certifications

Requires government contractors to hire only work-au-
thorized employees.

English as official language Adopts English as official language for governmental 
business; some jurisdictions try “English only”.

Affirmative litigation with federal 
executive

Litigates to set, redirect or block executive implementa-
tion of federal migration policy.

Denying benefits

Alien benefit denials Limiting/prohibiting benefits to aliens where federally 
permitted.

Source: Compiled from U.S. Department of Homeland Security (2017) and reported cases, 
including Alabama (2012); Alexander (2001); Arizona (2012); Chamber of Commerce (2011); 
Keller (2013); Korab (2014); Lozano (2013); South Carolina (2012); Texas (2016).
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Table 2: “Sanctuary” Jurisdiction Policies

Strategy Description of state or local government strategy

“Defensive” strategies

Non-inquiry/non-collection/“don’t 
ask” policies

Prohibits (or limits) law enforcement from collecting 
migrant data in the first place, or otherwise request-
ing that information, to prevent sharing with federal 
authorities.

Non-reporting/“don’t tell” policies Prohibits sharing of previously collected migrant infor-
mation requested by DHS.

Non-participation in federal 
enforcement

Declines to enter a DHS memorandum of agreement 
under INA § 287(g) to authorise state and local partic-
ipation in immigration enforcement.

Non-cooperation with warrantless 
detainer requests or federal 
requests for notification

Prohibits cooperation with warrantless civil detainer re-
quests from DHS with some jurisdictions allowing de-
tainers for previously convicted violent felons.

Non-accessing Prohibits employees from accessing federal data pro-
vided to States about individuals’ immigration status.

“Affirmative” strategies

Governmental accessibility Provides governmental services without regard to im-
migration status, including education, driver’s, mar-
riage, and local business licenses; may also provide 
interpretation services and legal counsel in federal re-
moval proceedings.

Affirmative litigation with federal 
executive

Litigates to set, redirect or block executive implemen-
tation of federal migration policy.

Migrant advocacy—legislative & 
executive

Advocates for, and provides aide with, migrant’s reg-
ularisation of federal immigration status; lends its au-
thority in the public policy process to secure adoption 
of favourable migrant rights policies at other levels of 
government.

Prosecutorial discretion—
forbearance

Exercises sentencing discretion to minimise collateral 
“crimmigration” consequences.

Prosecutorial discretion—
prioritization

Exercises case selection discretion to focus enforce-
ment on exploitation targeting migrants.

Economic empowerment Encourages programs to assist migrants with participa-
tion and self-sufficiency in local markets.

Source: Compiled from Garcia (2015); Graber (2016); Hodess (2017); Horowitz (2016); Kan-
del (2017).
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4.  The Case for Microfederalism

The potential for federalism conflicts extends beyond binary federal-State 
disputes. Microfederalism, or governmental autonomy at highly localised lev-
els of governance, enables far more diverse expressions of policy preferences 
on a left-right spectrum than occur in a unitary or dual-federal model. Coun-
ties and cities vested with discretion may adopt policies that are consist-
ent with local majoritarian preferences, but potentially at odds with broader 
majorities, both within their host States and within the country as a whole. 
Under a system that allows robust microfederalism, both voters in enforce-
ment-minded restrictionist jurisdictions and migrant-friendly sanctuaries can 
have their policy preferences satisfied, albeit at decentralised, localised levels 
of government - at least, until pre-empted. 

This possibility of local autonomy, policy competition, and migrant (or citi-
zen) jurisdictional exit for other locales raises two important questions about 
policy heterogeneity: (1) when should it be preserved against countervailing 
demands for uniformity and (2) why should it be preserved? At the sub-state 
level, the normative question about preservation proves particularly impor-
tant because few federal constitutional constraints are available to help locali-
ties resist State legislative pressure to homogenise. Federalism principles gen-
erally govern only the federal-State relationship. Laying aside a state policy’s 
constitutionality for non-federalism issues, advocates for municipalities have 
recourse only to state law to challenge the reallocation of decision-making 
authority (Clinton v. Cedar Rapids and the Missouri River Railroad, 1868).

At least two policy considerations counsel preservation of microfederalism 
generally and microfederal migrant integration specifically. First, microfeder-
al experimentation allows localities to adopt new strategies for old problems 
without unleashing on an entire system of what may later prove to be mis-
guided policy. Unsuccessful local experiments can be repudiated promptly; 
successful ones can be replicated elsewhere. Second, because microfeder-
al polities occur in small autonomous communities, they will prove more 
politically uniform than larger (more populous) jurisdictions. This relative 
local homogeneity makes microfederal jurisdictions less politically competi-
tive than larger jurisdictions, and consequently more predictable and stable 
in basic value commitments. The 2016 nationwide political changes in the 
United States were abrupt and the change from Obama to Trump sharp, 
yet the change in geographically smaller jurisdictions was slight. This politi-
cal non-competitiveness and predictability are virtues rather than vices when 
it comes to the need for durable implementation of integration policies to 
achieve assimilation of migrants into a native population. Of course, political 
non-competition in a microfederal jurisdiction that is hostile to unauthorised 
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migrants may counsel that migrants relocate. That exit, however, is possi-
ble only when a State tolerates microfederal competition to maximise policy 
preferences.

On the other hand, there are arguments that favour uniformity and qualify 
the heterogeneity microfederalism fosters. First, policy experiments eventu-
ally conclude and yield results (Tushnet, 1998). This fact may tempo rally 
qualify the desirability of policy non-uniformity. Ultimately, the federal gov-
ernment will look to the laboratories of democracy and conclude what con-
stitutes effective policy. Then, it presumably adopts best practices and pre-
empts further experimentation on that policy.

Second, non-uniformity in administration across jurisdictions creates fo-
rum-shopping incentives, such as restrictionists’ claim may exist for crimi-
nal aliens to relocate to sanctuary jurisdictions (U.S. Department of Justice, 
2017). Forum shopping can result in inequitable outcomes, because similar-
ly situated migrants are treated differently merely due to location within a 
State. By contrast, under microfederalism, exit and inter-jurisdictional com-
petition are features, not flaws, that result in preference maximisation at the 
local level.

Third, non-uniform policy risks negative regulatory externalities where juris-
dictions export to neighbouring localities their policies’ costs. Restriction-
ists and their not-in-my-backyard (“NIMBY”) anti-integration policies might 
drive migrants to relocate elsewhere. NIMBY policies burden neighbouring 
jurisdictions that provide important migrant-oriented services, like language 
training, by driving more migrants their way. In turn, these adjacent jurisdic-
tions may eliminate their own services, adopt NIMBY policies themselves, 
and race to the bottom where services are not provided (Stewart, 1977, p. 
1212).

Finally, non-uniform microfederal policies about migrants potentially harden 
the lack of political competition in local government and deepen local par-
tisan entrenchment. Indeed, Republicans claim Democratic sanctuary poli-
cies are a conscious effort to tip political scales by adding more Democrats 
to voter rolls, i.e. the “undocumented Democrats” sally (Kurtzleben, 2015). 
Similarly, Republican opposition to immigration reform may be critiqued as 
perpetuating a status quo that partisanly disenfranchises presumptive, pro-
spective Democratic voters.

Several states favour uniformity over heterogeneity by pre-empting the ability 
of their microfederal jurisdictions to diverge from statewide policies concern-
ing migrants. Most of these states are “red states”, i.e. states with Republican 
legislative majorities, which adopted enforcement-oriented policies (Morse, 
Deatherage & Ibarra, 2017). A few “blue states”, i.e. states with Democratic 

Migrations, Diversiti, Integration...-za tisak.indd   250Migrations, Diversiti, Integration...-za tisak.indd   250 05-Mar-19   2:16:41 AM05-Mar-19   2:16:41 AM



251

American Immigration Microfederalism: Sanctuaries, Restrictionist Jurisdictions, and Administrative Conflict

legislative majorities, such as California, adopted statewide sanctuary-orient-
ed policies. Pre-empting legislation ends local experimentation in favour of 
statewide uniformity.

5.  Microfederalisms: Restrictionist, “Sanctuary”, and 
Everything Between

Absent state pre-emption of microfederal policy, migration, and integration 
policies span the right–left spectrum from restrictionist, pro-enforcement pol-
icy to integrationist, sanctuary policy, with shades of degree between them.

5.1.  The Restrictionist Jurisdiction Phenomenon

Formal Cooperation with Immigration Enforcement. Restrictionist jurisdictions 
occupy ideological spaces on the microfederal spectrum’s right. There is var-
iation among these jurisdictions, but they employ some common methods. 
They may attempt to assist or engage in the enforcement of federal immi-
gration law in a formal arrangement as force multipliers. For instance, many 
jurisdictions cooperate with the Department of Homeland Security (DHS) 
“Secure Communities” program. Restrictionist jurisdictions participate will-
ingly. Under that program, the Federal Bureau of Investigation (FBI) re-
ceives the fingerprints of individuals as local law enforcement initially arrests 
and books them in order to search for outstanding warrants for an arrestee in 
other jurisdictions (Stumpf, 2015, p. 1268). FBI shares this data with DHS, 
which identifies unauthorised migrants by comparing the data against its 
immigration databases (Stumpf, 2015, p. 1269). Once the database iden-
tifies the already detained unauthorised migrant, the U.S. Immigration and 
Customs Enforcement (ICE) lodges a “detainer request” with the local au-
thorities to hold the alien for transfer to its regional offices, which handles 
removals (Stumpf, 2015, p. 1270). Some arrestees may eventually prove to be 
guilty of only minor offenses or may even eventually be acquitted. Still, others 
may have been racially profiled and arrested pretextually (Chacón, 2012, pp. 
645-646). Still, the DHS program flags them all, even if theoretically prior-
itising removal of only those with serious criminal records. In fact, removals 
under Secure Communities failed to meaningfully reduce crime rates (Miles 
& Cox, 2014).

Some jurisdictions cooperate with federal enforcement beyond data sharing 
by actually becoming “deputised” immigration enforcement. Currently, 60 
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state and local law enforcement and corrections agencies in 18 states have 
entered into agreements with ICE under INA § 287(g) (U.S. Department of 
Homeland Security, 2017). All of these agreements authorise local law en-
forcement to assist with civil enforcement of federal immigration law through 
the “jail enforcement” model. This program identifies those aliens jailed prior 
to the activation of Secure Communities in that jurisdiction. Like Secure 
Communities, local law enforcement obtains the immigration status of aliens 
already jailed for non-immigration criminal offenses (Skinner, 2010, p. 3). 
Local law enforcement notifies ICE of those unlawfully present and transfers 
them to ICE custody following the conclusion of their sentences (Skinner, 
2010, p. 3). In this way, § 287(g) authorises local authorities to participate in 
immigration enforcement.

Independent Restrictionist Jurisdiction Measures. Beyond formal federal coopera-
tion, restrictionist jurisdictions may adopt independent measures under state 
or local law to discourage migration and integration, including renter oc-
cupancy restrictions, employer sanctions, and state mirrored criminalisation 
(Table 1). Several of these policies were the subject of pre-emption chal-
lenges brought by the Obama administration, migrant advocacy groups, and 
effected business interests. Generally, courts found the INA to pre-empt 
many, but not all, of these independent measures. Notably, in Arizona v. 
United States (2012), Arizona attempted to remedy lax federal enforcement 
of its southern border. Its legislation, SB 1070, adopted restrictionist policies 
to deter unauthorised migration and prevent integration through a policy 
of “attrition through enforcement” (Arizona v. United States, 2012). These 
measures included: (1) creating a state misdemeanour and penalty for wilful 
failure to complete or carry an alien registration document as already re-
quired by the federal INA (“card carrying”); (2) criminalising unauthorised 
aliens knowingly applying for work, soliciting work in a public place, or work-
ing as an employee or independent contractor (“unauthorised work”); (3) 
authorising, upon probable cause, warrantless arrest of individuals believed 
to have committed any public offense that makes them removable (“arrest for 
removable offenses”); and (4) requiring state law enforcement to make a rea-
sonable attempt to determine the immigration status of any person stopped, 
detained, or arrested on a legitimate basis, if reasonable suspicion exists he 
is an unlawfully present alien (“migration status check”) (Arizona v. United 
States, 2012).

Illustrating the elasticity in the application of federal pre-emption doc-
trine, Arizona v. United States (2012) held 5-3 that the INA impliedly field 
pre-empted or conflict pre-empted three of four Arizona measures. First, 
the Court held the INA to have field pre-empted the card-carrying provi-
sion by defining the corresponding federal subject field as the small field of 
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“alien registration” (Arizona v. United States, 2012). Given the small field, 
the Court found congressional activity to be pervasive and inferred that Con-
gress left “no room for States to regulate” (Arizona v. United States, 2012). 
The Court, however, could have defined the relevant INA field broadly to 
allow greater conceptual “room” for States to regulate. De Canas v. Bica 
(1976) had defined the INA’s federal subject field generally as “the terms 
and conditions of admission to the country and the subsequent treatment of 
aliens lawfully in the country”, a policy space that did not infer exclusion of 
local authority. The Court’s Arizona field pre-emption analysis, while holding 
the state numerator constant, shrunk the federal policy denominator, thereby 
increasing the size of the state-federal policy fraction and creating the infer-
ence of apparent state interference.

Second, the Court addressed the other Arizona provisions within the frame-
work of implied conflict obstacle pre-emption. Ab initio, the Court candidly 
recognised its discretion in this type of pre-emption analysis: “What is a suf-
ficient obstacle is a matter of judgment [emphasis added], to be informed by 
examining the federal statute as a whole and identifying its purpose and in-
tended effects” (Arizona v. United States, 2012; Crosby v. National Foreign 
Trade Council, 2000). To determine the sufficiency of these alleged Arizona 
obstacles, the Court exercised its discretion (1) to extrapolate Congress’s ap-
parent purposes in enacting the particular INA provisions and their intended 
effects as well as (2) the challenged provisions’ probable effects.

The Court ruled that the federal INA conflict pre-empted Arizona’s “un-
authorized work” and “arrest for removable offenses” provisions (Arizona 
v. United States, 2012). Congress intended to deter unlawful employment 
with its INA provision regulating employment of unauthorised aliens. Ar-
izona’s unauthorised work provision was consistent with that overarching 
deterrent purpose. Nonetheless, Arizona v. United States (2012) held the 
INA pre-empted the provision. The federal INA provides civil and criminal 
penalties for employers but not for unauthorised aliens. By contrast, Arizona 
v. United States (2012) provided for criminal penalties for alien unauthorised 
workers, observing that Congress had declined to criminalise alien conduct, 
because of disparity in alien–employer bargaining power, particularly in the 
context of aliens vulnerable to removal. The INA employer sanction reflected 
a delicate balance struck by Congress; Arizona would upset it with deter-
rence directed at an alien employee.

With respect to the “arrest for removable offenses” provision, the Court 
noted that the INA established a federal removal system with enforcement 
discretion placed in executive officers. The Arizona “arrest for removable of-
fenses” provision would have placed unilateral control in state officials’ hands 
“without regard to federal priorities” (Arizona v. United States., 2012). Be-
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cause Obama had challenged SB 1070 prior to the law actually taking effect, 
the judicial assessment necessarily considered only hypothesised effects. In 
its conflict pre-emption analysis, the Court reasoned that restrictionist Arizo-
na might implement the “arrest for removable offenses” policy in conflict with 
Obama administration’s enforcement priorities. The conflicting implemen-
tation could result in the harassment and improper placement of aliens in 
removal, which are federal matters that “touch on foreign relations and must 
be made with one voice” (Arizona v. United States, 2012).

Lastly, the Court sustained Arizona’s migration status check provision against 
the claim of conflict pre-emption. The federal INA requires DHS to answer 
inquiries on migrant status from the States and their localities as part of its 
State-federal immigration consultative purpose. The Court rejected the Oba-
ma administration’s suggestion that Arizona’s mandatory use of the system 
would necessarily result in adverse effects, i.e. obstacles to federal purposes, 
such as lengthy delays for migrants arrested, detained, or stopped. Here, 
unlike the arrest-for-removable-offenses provision, the Court concluded the 
provision’s effects were unclear at the pre-enforcement stage of litigation and 
therefore deferred their consideration.

Taken as a whole, the Arizona case illustrates both that implied pre-emp-
tion doctrine is fundamentally elastic and that, where federal law specifically 
concerns immigration, the Court is willing to stretch an elastic analysis to 
pre-empt sub-federal units.

Restrictionist Litigation to Realign Federal Executive Policy. Beyond independent 
state and local measures, restrictionist states may also employ affirmative liti-
gation against the U.S. government to challenge and realign federal executive 
immigration enforcement priorities. This litigation entails both federalism 
and separation-of-powers concerns, at least to the extent that States assert 
the executive is violating congressional intent by its enforcement approach.

Texas v. United States typifies this restrictionist approach. Twenty-six states 
sued the United States to enjoin Deferred Action for Parents of Americans 
and Lawful Permanent Residents, or DAPA (Texas v. United States, 2015). 
DAPA sought to provide nondurable, lawful presence to approximately 4 to 
5 million unauthorised migrants. DHS had argued that due to prosecutorial 
discretion it could redirect scarce resources to higher enforcement priori-
ties (Texas v. United States, 2015). In addition, DHS cited humanitarian 
concerns as justifying DAPA. Nonetheless, a federal judge preliminarily en-
joined DAPA, concluding that DHS had violated the Administrative Proce-
dure Act’s procedural provisions (Texas v. United States, 2015).

Similar litigation threatened by restrictionist jurisdictions ostensibly “forced” 
the Trump administration to change its position on Obama’s Deferred Action 
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for Childhood Arrivals (DACA), which extended temporary legalised pres-
ence to certain unauthorised migrants who had entered the country as chil-
dren. Initially, Trump had tolerated DACA’s continuation, but restriction-
ist state Attorneys General threatened to sue to halt the program (Paxton, 
2017). The Trump administration responded by rescinding DACA (Wash-
ington Examiner, 2017). Ironically, the rescission avoided the restrictionist 
litigation but precipitated sanctuary jurisdictions suing to freeze DACA in 
place (Compl., New York v. Trump, 2017). Sub-federal jurisdictions across 
the ideological spectrum can resort to affirmative litigation against the fed-
eral executive.

5.2.  The Sanctuary Jurisdiction Phenomenon

States and localities occasionally market themselves (or are labelled) as “sanc-
tuary cities”. This imprecise term is a misnomer. First, some jurisdictions 
adopting migrant friendly “sanctuary” policies are States and counties, not 
cities; “sanctuary jurisdiction” more accurately captures the phenomenon’s 
breadth. Second, “sanctuary” incorrectly suggests sub-federal capacity to 
immunize unauthorised migrants against immigration enforcement. In fact, 
the Supremacy Clause prohibits sub-federal governments from nullifying fe-
deral law by conferring immunity from removal. Alternatively, “sanctuary” 
may imprecisely imply illegality, like the City of Berkeley’s original 1971 use 
of “sanctuary city” (Council of the City of Berkeley, 1971), which prompted 
a credible threat of federal prosecution of city officials for encouraging deser-
tion of enlisted U.S. servicemen (Ridgley, 2011, p. 205). This connotation of 
law violation may be misplaced for reasons elaborated below. 

Many sanctuary jurisdictions originally adopted their eponymous policies to 
respond to Secure Communities, a federal immigration program that ran 
2008-14.3 Sanctuary jurisdictions used a variety of tactics to minimise federal 
cooperation, including non-participation in voluntary federal enforcement, 
like the § 287(g) program; declining to access federal databases that would 
identify unauthorised migrants; not reporting unauthorised migrants’ status; 
not inquiring about migrant status due to the difficulty in safeguarding that 
data; and declining federal detainer requests, unless issued with a judicial 
warrant (Table 2). Some jurisdictions also politically advocate for durable 
solutions for migrants; provide access to services without regard to legal sta-
tus; litigate with the federal executive to realign enforcement with local pri-

3 In 2014, DHS discontinued Secure Communities following successful legal challenges 
(Johnson, 2014). Trump reinstated it in 2017.
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orities; promote migrant economic independence; and exercise prosecutorial 
discretion to favour migrant interests (Table 2).

Sanctuary jurisdictions offer several justifications for promoting these migra-
tion and integration policies. At some point in delivering services, sub-federal 
governments become aware of the identities and locations of unauthorised 
migrants, for example, as they enrol in a public school system or serve as a 
local police confidential informant. Sanctuary jurisdictions decline to report 
these individuals to federal authorities and signal that non-cooperation to 
the migrant community (Office of the Chief of Police of Los Angeles, 1979). 
Their policies aim to promote migrants feeling safe to report crimes to local 
police; accessing public health programs; obtaining education; trusting local 
officials; and remaining united as family units (Compl., City and County of 
San Francisco v. Trump, 2017). Moreover, sanctuary policies affirm local au-
tonomy to direct local authorities; set spending priorities for scarce resources; 
and limit discretionary exercises of local power to avoid actual or alleged civil 
rights violations. As a federalism matter, these policies permit States and lo-
calities to advance their constituents’ preferences in ways that, by contrast, a 
relatively unresponsive national political process may fail to do.

6.  Pre-empting Microfederalism in the 
Era of Trump

The 2016 national political process resulted in Donald Trump’s election. Like 
Obama before him, Trump strongly favours federal over local authority in mi-
grant regulation but in a restrictionist vein. Indeed, candidate Trump vowed 
to “end the sanctuary cities” that “refuse to cooperate with federal author-
ities” by cutting federal funding (Los Angeles Times, 2016). His adminis-
tration, however, unsuccessfully employed the vehicle of an executive order 
to implement his restrictionist agenda. This failed executive unilateralism 
will prompt the Trump administration to mimic Obama’s use of affirmative 
pre-emption litigation and its reliance on congressional enactments to pre-
empt local authority.

6.1.  Executive Order 13768

Notable among Trump’s restrictionist action is Executive Order 13768. Its 
provisions, especially sections 8 and 9, target sub-federal, governmental ac-
tors and states-as-states. They raise substantial constitutional questions as 
well as policy questions about prudent and efficient public administration. 
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Because restrictionists view state capacity to assist in federal immigration en-
forcement as a “force multiplier” (Kobach, 2006, p. 181), § 8 of the executive 
order directs DHS to expand the number of federal-State agreements un-
der INA § 287(g). This expansion can contemplate only DHS seeking ad-
ditional voluntary agreements with localities. The federal government can 
neither compel nor “commandeer” state officers to perform federal functions 
(Printz, 1997). 

Section 9 presses federal collection of migrant data. It attempts to enforce 
a federal statute, 8 U.S.C. § 1373, which bans states and localities from re-
stricting or prohibiting their employees from communicating migrant data 
with federal enforcement. The executive order provides that the consequence 
for noncompliance is loss of eligibility to receive “federal grants”, which taken 
generally and in the aggregate could constitute an enormous financial loss 
for these jurisdictions. The order’s impact is broad in another way. It leaves 
undefined “sanctuary jurisdiction”, which lacks any precise meaning, muddy-
ing the scope of federal pre-emption. As Table 2 illustrates, a constellation of 
strategies could constitute a locality as a “sanctuary jurisdiction”. Narrowly 
read, § 9 and its reference to “sanctuary jurisdiction” might be taken to reach 
only those states, counties, or cities that “willfully refuse to comply with 8 
U.S.C. § 1373 (sanctuary jurisdictions),” i.e. jurisdictions that “prohibit, or 
in any way restrict, any government entity or official from sending to, or re-
ceiving from, the [sic] Immigration and Naturalization Service information 
regarding the citizenship or immigration status, lawful or unlawful, of any 
individual” (8 U.S.C. § 1373). The Attorney General retreated to this limited 
definition of “sanctuary jurisdictions” when the potentially overbroad scope 
was challenged (Sessions, 2017). Sanctuary jurisdictions challenged § 9 soon 
after Trump issued the order on both separation of powers and federalism 
grounds. First, Executive Oorder 13768 violates the separation of powers 
by wielding legislative, rather than executive, power. The order directs the 
Attorney General and the Secretary of Homeland Security to “ensure that 
jurisdictions that willfully refuse to comply with [8 U.S.C. § 1373] are not 
eligible to receive Federal grants...” The President conditioned all federal 
grants on compliance with § 1373, but oddly Congress itself provided no 
consequence for noncompliance. Section 9 created the consequence—loss 
of federal grant funding. That condition is problematic. In the American con-
stitutional order, Congress must authorise spending conditions and “must do 
so unambiguously… enabl[ing] the States to exercise their choice knowingly, 
cognisant of the consequences of their participation.” (South Dakota, 1987, 
p. 208). In County of Santa Clara v. Trump (2017), a district court prelimi-
narily ruled that Trump lacked any congressional authorisation to fashion his 
grant requirement. The district court rejected the effort to narrowly construe 
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the order (County of Santa Clara v. Trump, 2017). Since that time, other 
major metropolitan areas have also sued, including Chicago, Philadelphia, 
and Seattle, among others. These cities recognise that absent congressio-
nal approval, the President can act only with his independent constitutional 
authority (Youngstown Sheet & Tube Co. v. Sawyer, 1952), which excludes 
any congressional authority to condition spending. Apart from a congres-
sionally codified grant condition in § 1373 itself, Congress is also able to at-
tach conditions to its subsequent funding appropriations. It could separately 
authorise a President to require states and localities to comply, in a general 
way, with “applicable Federal laws”. In City of Chicago v. Sessions (2017), 
a federal court of first instance concluded Congress did just that and had 
authorised compliance with § 1373 as a condition for receiving Byrne Justice 
Assistance Grant funds.

But even absent a separation-of-powers issue, serious federalism questions 
leave Executive Order 13768 under a cloud. The order still violates federal-
ism principles by exceeding the federal power to condition spending (South 
Dakota v. Dole, 1987). Among other things, a legislative spending condi-
tion must be germane or relate “to the federal interest in particular national 
projects or programs” and must not coerce the States by passing the point at 
which fiscal “pressure turns into compulsion” (South Dakota v. Dole, 1987, 
p. 207, 211). A congressional directive that all federal programs, whether 
related to immigration enforcement or not, must comply with § 1373 flouts 
the germaneness and coercion limitations. This requirement explains why ad-
ministration attorneys recharacterised the order as reaching only a select set 
of immigration and policing-oriented grants. Moreover, the amount of mon-
ey implicated by conditioning all funds on § 1373 compliance implies more 
than mere persuasion-it is a coercive offer the state fiscally cannot refuse.

Finally, assuming Congress authorises a defensible spending condition, how 
Congress implements that condition raises a Tenth Amendment “comman-
deering” issue. The federal government must use its own agents to enforce 
federal law. It may not “commandeer” state governments and their depen-
dent localities to implement federal rules. New York v. United States (1992) 
and Printz v. United States (1997) rebuked federal attempts to compel a 
state legislature or to conscript a state law enforcement officer, respective-
ly, to legislate or to execute federal policy. “The Federal Government may 
neither issue directives requiring the States to address particular problems, 
nor command the States’ officers, or those of their political subdivisions, to 
administer or enforce a federal regulatory program” (Printz v. U.S., 1997). 
The anti-commandeering prohibition extends to directly compelled admin-
istration of federal regulatory programs. Still, federal reporting requirements 
do not constitute commandeering (Mikos, 2012, pp. 107–08). In Reno v. 
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Condon (2000), the Supreme Court unanimously rejected a state’s claim 
that Congress had commandeered it by creating laws that “require[d] time 
and effort on the part of state employees,” such as data reporting. 

Section 1373 with its prohibition on prohibiting data reporting comes close 
to commandeering. On the one hand, § 1373 obligates no State or local 
official to undertake any affirmative steps to report unauthorised migrants 
(City of New York v. United States, 1999). On the other hand, “depriving 
a sovereign of the right to control its own employees has significant impli-
cations... [and] severs the hierarchical relationship between senior officials 
and their subordinates” (Bell, 2017). Leaving it to local employees to decide 
whether to assist federal enforcers undermines local policymakers’ ability to 
avoid participation in federal enforcement. Likely, the close issue would re-
quire Supreme Court review to resolve (Blackman, 2017).

Apart from § 1373, federal immigration enforcement regularly raises com-
mandeering issues. For example, DHS detainers direct state law enforcement 
to continue to hold migrants jailed by states “in state jails at state expense” 
even after they finish serving state criminal sentences (Galarza v. Szalczyk, 
2014). Because mandatory federal impositions would constitute impermissi-
ble “commandeering”, one federal court construed DHS detainers as merely 
“requests”, not commands (Galarza v. Szalczyk, 2014). Truly voluntary coop-
eration respects state autonomy. “Voluntary” compliance, however, with an 
otherwise unconstitutional federal funding condition, is treated as coercive. 
Section 9 violates the commandeering doctrine to the extent that it requires 
localities to comply with DHS detainers to remain eligible for federal grants.

In short, the constitutional defensibility of Trump’s Executive Order 13768 
is doubtful. It turns out, however, that order is unnecessary for Trump’s re-
strictionist agenda. Likely, Trump will borrow the Obama administration’s 
strategy of affirmative pre-emption litigation by asserting that congression-
ally enacted laws pre-empt sub-federal actions. Sanctuary jurisdictions may 
soon confront Arizona v. United States–style pre-emption litigation that ad-
vances a federal restrictionist purpose.

6.2.  Affirmative Federal Pre-emption Litigation against 
Sanctuaries

The Obama administration, which was integrationist compared to Trump, 
vigorously challenged sub-federal restrictionist policies. It used the vehicle 
of federal pre-emption litigation, arguing that federal law displaced contrary 
state policies. It is unlikely that pre-emptive spirit represented by the Arizona 
case will spare sub-federal sanctuary policies merely because they are inte-
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grationist (Rubenstein & Gulasekaram, 2017, pp. 586–87). Inevitably, the 
Trump administration, supported by conservative state Attorneys General, 
will bring affirmative federal pre-emption litigation against sanctuary poli-
cies. Likely, Trump will rely on several federal statutes as either expressly or 
impliedly pre-empting microfederal policy.

First, two federal statutes, 8 U.S.C. § 1373(a) and 8 U.S.C. § 1644, expressly 
pre-empt state and local sanctuary policies regarding communication with 
federal immigration enforcement. These statutes might appear helpful to a 
restrictionist federal enforcer, but their bark is worse than their bite. Section 
1373(a) provides that: 

[n]otwithstanding any other provision of Federal, State, or local law, a Fed-
eral, State, or local government entity or official may not prohibit, or in 
any way restrict, any government entity or official from sending to, or 
receiving from, the Immigration and Naturalization Service information 
regarding the citizenship or immigration status, lawful or unlawful, of 
any individual. (8 U.S.C. § 1373).

Similarly, § 1644 provides that

Notwithstanding any other provision of Federal, State, or local law, no State 
or local government entity may be prohibited, or in any way restricted, 
from sending to or receiving from the Immigration and Naturalization 
Service information regarding the immigration status, lawful or unlaw-
ful, of an alien in the United States. (8 U.S.C. § 1644).

In both statutes, the italicised pre-emption clauses expressly displace contra-
ry state law. Section 1373(a) limits federal, state, and local entities from “pro-
hibit[ing]” or “restrict[ing]” “sending” or “receiving” “information regarding 
the citizenship or immigration status, lawful or unlawful, of any individual”. 
Neither statute creates any affirmative obligation for state and local gov-
ernments to provide migrant data to the federal government or to answer 
detainer requests (Pham, 2006, p. 1407).

The reliance on voluntary disclosure of migrant data means that both statutes 
appear to operate against an assumption that law enforcement personnel 
may have significantly different ideological priors than cosmopolitan, urban 
policymakers responsible for sanctuary policies. To the extent that state and 
local law enforcement share the same policy valence as state and local poli-
cymakers promulgating sanctuary policies, then the freedom from restraint 
to report to the federal government achieves little. In fact, § 1373 requires 
no data collection. States and localities could prevent voluntary data sharing 
by prohibiting data gathering in the first place, i.e. adopting a non-collection 
policy. Moreover, neither provision provides for enforcement, such as pen-
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alties. As drafted, they are toothless in their ordinary operation and merely 
require states and localities not to prohibit voluntary data sharing. Given how 
little these provisions accomplish, it is questionable how useful they would 
be for restrictionist pre-emption litigation (Sturgeon v. Bratton, 2009). Their 
apparent purpose is to keep data sharing channels open between local, state, 
and federal agencies. An open pipeline, however, does not guarantee any-
thing will “flow” through it. To the extent localities try to bar their officers 
from communicating migrant status with federal officials, Congress expressly 
pre-empts those policies.

Second, federal law that criminalizes shielding aliens from detection by fed-
eral agents may impliedly pre-empt conflicting sanctuary policies. Title 8, 
U.S. Code § 1324(a)(1)(A)(iii) covers three criminal offenses: knowingly, or 
in reckless disregard of the alien’s presence, (1) concealing, (2) harbouring or 
(3) shielding an alien from detection by the U.S. government, or attempting 
to do so. Of these felonies, shielding from detection is the crime most likely to 
pre-empt sanctuary policies as obstacles to the federal policy against integrat-
ing unlawful migrants. In United States v. Ye (2009), a federal appeals court 
interpreted “shield from detection” to mean “to protect from or to ward off 
discovery”. That term encompasses the “use of any means” that prevents the 
federal government’s detection of unauthorised aliens in the country (United 
States v. Ye, 2009). In Ye, shielding from detection involved, inter alia, the 
defendant knowingly keeping migrants’ names off records that the federal 
government might obtain. Beyond the knowing offense, shielding may also 
occur when a defendant acts with “reckless disregard” of the alien’s unlawful 
presence, defined as a “deliberate indifference to facts which, if considered 
and weighed in a reasonable manner, indicate the highest probability that the 
alleged aliens were in fact aliens and were in the United States unlawfully” 
(United States v. Uresti-Hernandez, 1992). Because § 1324 extends beyond 
smuggling, it creates the possibility restrictionists might prosecute sanctuary 
officers or employees. Less extremely, the statute might form the basis of 
federal declaratory relief seeking to pre-empt sanctuary policies.

Under § 1324’s shielding offense, a sanctuary jurisdiction would need to take 
some affirmative step to shield aliens from federal detection. A restrictionist 
federal government might plausibly argue that a sanctuary engages in affirma-
tively shielding conduct when it ceases fingerprinting aliens to avoid Secure 
Communities; orders its employees not to communicate migration status to 
immigration officials; or blocks federal officials from accessing local facilities 
permitted to others. Non-inquiry, non-reporting, and non-cooperation poli-
cies could become indictable behaviour, or at least, be impliedly pre-empted.
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Finally, the Trump administration might also invoke the federal criminal 
“improper entry” statute, 8 U.S.C. § 1325, as impliedly pre-empting sanctu-
ary policies. Its theory of pre-emption would be that sanctuary jurisdictions’ 
integration policies encourage illicit migration that impedes or creates an 
obstacle to the accomplishment of § 1325’s purpose of promoting border 
integrity. Sanctuary jurisdictions signal to migrants that local authorities 
will decline to cooperate with federal authorities to promote migrants’ trust 
(Pham, 2006, p. 1380). Thus, sanctuary jurisdictions make it less likely that 
unauthorised migrants will be apprehended. It would be a small step for a 
court to conclude that prospective unauthorised migrants, located across an 
international border, but proximate to sanctuary jurisdictions (e.g. San An-
tonio), would also receive the migrant-friendly signal, and relocate illegally. 
From the Trump administration’s perspective, the sub-federal signal is an at-
tractive nuisance that impedes § 1325’s federal objective of border integrity.

In short, Trump will press a restrictionist federal policy to pre-empt sub-fed-
eral sanctuary policies, in contrast with the relatively integrationist policy 
Obama previously pressed as pre-emptive. Trump, however, will mirror the 
Obama administration’s legal strategy of displacing contrary microfeder-
al policies by alleging their effects conflict with the intended purposes of 
the federal statutes. The federal government will argue to the courts that 
sanctuary microfederal policies obstruct the attainment of the INA’s goals, 
including provisions that prohibit: states and localities from prohibiting com-
munication with the federal government; shielding of aliens from federal de-
tection; and improper entry. In all probability, the courts, as they did with 
the Obama administration, will find federal authority in the field of migration 
and migrant integration to favour uniformity over sub-federal experimenta-
tion and maximisation of local policy preferences.

7.  Conclusion

The 2016 U.S. presidential election of Donald Trump occasioned a rapid po-
litical flip-flop in the political valence of pro-pre-emption discourse prevailing 
during the Obama administration: now liberals and progressives favour mi-
crofederal autonomy and conservatives favour federal enforcement. None-
theless, American immigration microfederalism, which results from the U.S. 
political system’s non-unitary character, continues to allow accommodation 
of a diverse set of policy preferences concerning integration and migration 
policy. States and localities, which have become key actors in the provision 
of most governmental services, experiment with policies designed to address 
congressional policy gaps. These heterogeneous laboratories of democracy 
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reflect a diversity of policy preferences spanning an ideological right-left 
spectrum from restrictionist to sanctuary policies. This spectrum invites mul-
ti-level conflicts, but policy competition and preference maximisation favour 
tolerating some heterogeneity.

Restrictionist and sanctuary jurisdictions have adopted a variety of policy 
strategies to advance their policy preferences about integration and migra-
tion. Occasionally, however, federal authority may permissibly pre-empt 
these policy experiments in favour of national uniformity. Likely, Trump’s 
Executive Order 13768 provision on grant conditions is unconstitutional and 
therefore unable to curb grants to sanctuaries. His administration, however, 
is likely to resort to affirmative, federal pre-emption litigation that invokes 
INA provisions to displace conflicting State and local policies. Likely, that 
legal outcome would potentially end some of the American microfederal im-
migration experiment.
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AMERICAN IMMIGRATION MICROFEDERALISM: 
SANCTUARIES, RESTRICTIONIST JURISDICTIONS, 

AND ADMINISTRATIVE CONFLICT

Summary

Immigration power is thought to be a federal power in the United States, but the 
States and their localities play key roles in filling congressional immigration policy 
gaps. When confronted with a major migration crisis, these microfederal jurisdic-
tions in a multi-layered federal system respond differently to the policy gaps. A 
healthy tolerance for microfederal policies promotes this experimentation and voter 
preference maximisation. A countervailing interest in uniformity, among other val-
ues, tempers the case for microfederalism by suggesting temporal or other limitations 
may be justified. States and localities have experimented with microfederal policies 
concerning migrants that touch on migration and integration policy. Restriction-
ist jurisdictions have promoted policies that discourage migration and integration. 
Their strategies include: formal cooperation with federal immigration enforcement 
when restrictionist in policy orientation; adoption of independent state-law meas-
ures to supplement federal immigration enforcement; and litigation to attempt to 
force or realign federal executive enforcement priorities on migration and integra-
tion. Sanctuary jurisdictions adopt inverse strategies. They may decline to partici-
pate in voluntary federal programs; refuse to access available federal immigration 
status information; deny federal requests to cooperate with federal detainer requests; 
provide access to State and local services to all comers, without regard to legal 
status; and, like restrictionist jurisdictions, litigate to attempt to force or realign the 
federal government’s enforcement priorities to favour migration and integration. In-
evitably, conflict between federal and state administration results in litigation. The 
federal government attempts to assert its primacy in those matters touching on alien 
regulation. During the Trump administration, this effort has included the likely 
unconstitutional Executive Order 13768, but also the threat of affirmative federal 
pre-emption litigation against sanctuary jurisdictions. Provisions of the Immigration 
and Nationality Act may provide Trump with a basis for arguing that federal law 
expressly or impliedly pre-o empts conflicting state law.

Keywords: immigration, federalism, United States, microfederalism, pre-emption, 
restrictionist jurisdiction, sanctuary jurisdiction
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Since 1945 Germany has been integrating economic migrants 
(from Southern Europe in the 1960s), as well as political ref-
ugees (as a result of the Balkan wars in the 1990s). Never-
theless, immigration policy has been relatively strict. In 2015 
and 2016, there was a temporary policy shift and attracted by 
the German government, around 1.2 million people applied 
for asylum in Germany. These were predominately refugees 
from Syria. The article analyses who represents the interests 
of these refugees and the interests of other migrants in Ger-
many. Since the 1990s, in some German cities they have been 
politically represented by advisory boards for cities. In this ar-
ticle, 14 representative cities are analysed and a representative 
sample of citizens and all councillors are interviewed in each 
city. In general, these boards are evaluated positively by citi-
zens and by councillors alike, although acceptance is slightly 
lower in Eastern Germany.
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1. Introduction 

The year 2015 may be regarded as a watershed in migration policies in Ger-
many and most other European countries. Due to the Syrian war, political 
instability in the Near East, and policy change in Germany, the push and pull 
factors for migration were strengthened. On the one hand, in all the regions 
of the Near East, the political and economic crises and even war had an im-
portant impetus for the push factors for migration. On the other hand, the 
pull factors for migration in form of the political context, and symbolic and 
immigration policies in European countries and especially in Germany be-
came manifest as the reasons for a “big wave” of migrants following different 
routes to Germany and other European countries. 

International migration is not solely a European phenomenon and Europe is 
not the main and only target region for migrants. South Africa has also been 
confronted with a huge number of international migrants. Similarly, in Leb-
anon, nearly 25 % of the population is composed of migrants and refugees 
from neighbouring countries, especially from Syria (UNCHR, 2017). 

In most of these countries, metropolitan cities have had to accommodate 
many of the migrants because rural areas are less attractive to migrating peo-
ple. Additionally, there is a strong trend towards urbanisation and an influx 
of the local rural population into the cities. As a result, this generates a high 
demand for employment, housing, and other social services in the cities.

The research question focuses on the social structure and political representa-
tion of migrants in Germany. Most political refugees have no representation 
in the country they are migrating to. Nevertheless, there may be an advocacy 
interest representation from political representatives within the parliament 
and at the local level within the council. Furthermore, special interest com-
mittees, such as advisory boards for migrants, may play an important role 
in the representation of all interest groups related to migration. The defini-
tion of different subgroups with a migration background seems to be crucial. 
This analysis focuses on the attitudes of the German citizenry, as well as of 
German local politicians, on “advisory boards for foreigners”, a democratic 
innovation which was implemented in some provinces (Länder) in the 1990s 
(Kersting, 2013; 2017). 

In this paper reasons for migration will not be analysed in detail, but will be 
briefly presented. Human rights violations in dictatorial regimes and in coun-
tries with raging civil wars have led to an enormous movement of political 
refugees (e.g. countries such as Jordan and Turkey have seen vast numbers of 
refugees settle in their refugee camps). In addition, in less authoritarian and 
semi-democratic regimes, where human rights are partly respected, religious 
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and ethnic groups leave their home countries due to political reasons (see for 
example Nigeria). Other important reasons for migration, which often over-
lap, may be found in economic crises, extreme poverty, unemployment, and 
difficulties in meeting basic needs in the migrants’ home countries.

In the following section, immigration policies and policies of diversity man-
agement and affirmative action in Germany will be analysed. Additionally, 
this research focuses on the concept of interculturalism in order to overcome 
the negative tendencies of fragmentation and segregation and the develop-
ment of parallel societies in purely multicultural settings.

Following 1945, migration policies in Germany followed a specific adminis-
trative and political culture. Because of German history and the experience 
of the Nazi regime, the German constitution (Grundgesetz) highlights, in ar-
ticle 16a, the human right to asylum. During the Nazi regime, thousands of 
political refugees and members of ethnic and religious groups such as the 
Sinti, Roma, and Jews, had to leave their homes and received asylum in coun-
tries all over the world. For this reason, human rights related to the issue of 
asylum are regarded as very important in Germany and thus legal action and 
proof of the right to asylum and political reasons for migration were included 
in a detailed, long-term judicial investigation.

Nevertheless, since World War II German governments have never regarded 
Germany as an immigration country. This is because there was no strong co-
lonial history apart from certain African countries such as Namibia or Tanza-
nia, and all these colonies were abandoned in the early 20th century, during 
World War I. This implies that when it comes to integration, language often 
becomes a burden to immigrants. Following an increase in immigration in 
the 1990s, it was as early as in 1993 that this right to political asylum was re-
duced on the basis of international treaties. New immigration policies, such 
as the Dublin convention, allowed for rejections of political asylum and the 
re-transport of asylum-seekers to safe neighbouring countries on the border 
of the European Union and the Schengen Area. This meant that migrants 
could be sent back to the country where they had entered the European 
Union. In a basically landlocked country such as Germany there was no di-
rect access from outside the European Union. This led to the situation that 
migrants could only come to Germany indirectly, via different quotas in the 
European Union.

Furthermore, German integration policies were based on old nationalistic 
reasoning. According to German law, people who were born in Germany 
are not automatically granted citizenship. On the other hand, individuals 
who can prove that their ancestors came from Germany can acquire citizen-
ship more easily. This ius sanguinis has often been criticised and discussed 
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in German politics. With the demographic change and the decline in Ger-
man population, a paradigm and policy shift in migration policy occurred 
and a new migration law was discussed, which would allow foreigners to ac-
quire German citizenship with greater ease. In the early 2000s a green card 
programme was implemented to attract well-educated immigrants, but this 
strategy was not very successful. In 1998 dual citizenship was discussed and 
highly criticised. Later on, however, dual citizenship became partly allowed 
or tolerated in the case of some countries (Kersting, 2008).

Firstly, a brief overview and statistics on migration in Germany will be pre-
sented. Who has been migrating to Germany since 1945? Secondly, based on 
the theory of migration, a brief description of the social structure of migrants 
and migration behaviour, as well as their needs, will be provided. What are 
the main problems of migrants?

In the following section the focus lies on migration policies and the political 
representation of migrants. Here the status quo is analysed in cities with 
more than 50,000 inhabitants. As refugees, they can often rely only on a kind 
of advocative, indirect representation, which may lead to a situation where 
even well-minded policies fail to meet their goals. What kind of representa-
tion is there for groups with different migration backgrounds? Here a com-
parative study of 14 cities with more than 50,000 inhabitants will be analysed 
in depth. These cities differ in terms of region (Eastern and Western Germa-
ny), size (metropolitan areas and cities), wealth (debt rate), social situation 
(citizen receiving social welfare grants according to the law [Sozial-Gesetz-
buch, SGB], regulations on introducing advisory boards for foreigners, as 
well as in the number of migrants in each city (Kersting, 2016).

In the cities of various German Länder the existing political structures and 
migration policies, as well as the representative bodies within these cities, 
follow varying strategies. With regard to this, the paper presents survey data 
(from 1998) of migrants in German cities and a more detailed evaluation 
of the attitudes held by both citizens and politicians towards migrant rep-
resentational bodies in the form of “advisory boards for foreigners” (Auslän-
derbeiräte, Integrationsräte) in different German cities. 

Existing programmes to integrate migrants into German cities will not be an-
alysed here (see the analysis of the Kommunale Integrationzentren in NRW, 
Ulusoy et al., 2016). It is obvious that in the German federal system, with 
around 10,000 strong multipurpose and multifunctional cities, coordination 
in the cities is extremely important and there seems to be a need for inter-mu-
nicipal corporation (Kersting et al., 2009). Here, political representation and 
citizen feedback can be crucial for efficient and effective policies. But who 
represents the refugees and their interests, and how is their feedback includ-
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ed? Advisory boards for migrants are regarded as important actors in this 
regard. How are they accepted by the citizenry and in the city councils? How 
are they elected? What are their structures and competences? Political reality 
differs among the various German Länder, as it does at the municipal level.

2. Definition of Migrant Population 
and Migration Trends 

Citizens with a migration background or migrants are not a homogeneous 
group, and can be characterised by three main factors. First, migrants de-
rive from different countries and have different cultural and religious back-
grounds, which leads to different needs and expectations. Secondly, the 
length of the migrants’ stay is an important aspect not only in terms of eco-
nomic but also cultural accommodation. Thirdly, from a political point of 
view, their status within the German legal system differs. Here political ref-
ugees constitute a special group. By definition, these asylum-seekers can be 
divided into informal (illegal) migrants and those who have applied for asy-
lum but are still uncertain about their application on the one hand, and those 
who are guaranteed and accepted asylum-seekers on the other. In general, 
the latter group have a three-year right to stay in Germany before a new ap-
plication has to be initiated. 

Migration is not a recent phenomenon. Over the centuries there has been 
large-scale movement between different regions of the world. In Germany 
after World War II, many Germans and refugees from Eastern Europe came 
to German cities and rural areas and had to be accommodated. Polish- and 
German-speaking individuals were able to integrate relatively easily in the 
post-war period, when political–economic development brought a range of 
employment opportunities, especially in the steel industry in the Ruhr re-
gion. In the subsequent phase of the economic boom (1955), workers from 
Southern Europe (Italy, Greece, and later Turkey) were drawn to Germany 
and warmly welcomed until the economic recession of the 1970s. Never-
theless, integration was not easily accomplished and especially the Turkish 
group (with 3 million individuals) developed a kind of parallel society. This 
group consists of the first generation, which mostly grew up in the poorer 
rural areas of their country of origin, and nowadays of the second generation, 
which was fully socialised in the German context. 

The third important wave came after the collapse of the divide between the 
Eastern and Western Blocs in 1989 and the disintegration of the USSR. 
Since 1990 the so-called “late immigrants” (Spätaussiedler) have been immi-
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grating from the former USSR or Russian republics to Germany. This group 
could easily get citizenship in accordance with the legal background of ius 
sanguinis.

The breakdown of former Yugoslavia created a new crisis in Eastern Europe 
in the 1990s. With the Balkan wars, a large group of refugees came to Ger-
many in the mid-1990s. This particular immigration wave was a reason for 
greater xenophobic tendencies, especially in Eastern Germany, and triggered 
new, stricter migration policies. This ended in the Dublin Regulation and 
a new migration policy (Asylkompromiss) in the 1990s. With the end of the 
Balkan wars, 75 % of these refugees went back to the new states of Croatia, 
Serbia, and Slovenia (Haug, 2017). 

The enlargement of the European Union led to new forms of economic in-
tegration, whereby the free movement of people included new opportunities 
for workers. With the accession of Eastern European countries to the Euro-
pean Union, there was an interim phase where work opportunities and rights 
were restricted for migrants from these countries. Nevertheless, with the end 
of this phase a broad group of legal immigrants tried to find work opportu-
nities in the richer countries of Western Europe, as well as in German cities. 

There is a special form of citizenship granted to immigrants from within the 
European Union. They have special rights and can easily obtain work per-
mits. Furthermore, politically these immigrants have full enfranchisement in 
local elections, as long as they are formally registered.

Migration in 2015–2016 was the heaviest in the new millennium and was a 
reminder of the situation after World War II. Half of the Syrian refugees in 
Europe applied for asylum in Germany in the period 2015–2016. In these 
two years, around 1 million asylum-seekers and migrants arrived from Syria, 
as well as Iraq, Afghanistan, and other countries, via the Balkan Route. Some 
were political refugees according to the Geneva Convention, while others 
were seen as temporary refugees. Due to the revitalisation of the restrictive 
Dublin Regulation, as well as a stricter policies in Eastern European coun-
tries and in Turkey, migration into Germany nearly ceased altogether by the 
end of 2016 (see Graph 1).

In some cases, the status was due to a legal process which was very cumber-
some and often took over a year, because it was based on individual contexts. 
In 2016 the list of countries which were regarded as safe countries of origin 
included the Maghreb states, Afghanistan, and Pakistan. It is worth noting 
that the status of Afghanistan was changed to unsafe in 2017.

Administrative and registration processes were centralised nationally to a 
certain extent, in coordination with provincial and local administration, but 
they remained very long and cumbersome. Following their entry into the 
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country asylum-seekers were forbidden to work, but had to attend German 
language courses and fulfil similar requirements. In 2016 the German gov-
ernment forbade family reunification for temporarily accepted Syrian refu-
gees (under subsidiary protection) because another 200,000 family members 
were expected to come to Germany in that case. 

3. Migration Statistics

Statistics on immigration are problematic. In Germany, all citizens have to 
register according to the law, but there is a large number of informal im-
migrants in the country. It is important to note that Germany – in contrast 
to the US, the UK, and some other countries – has never defined itself as a 
country of immigration. Furthermore, despite central registration for citi-
zens, in German federalism the autonomous cities and municipalities actu-
ally implement the registration process.

Then the demographic changes and the need for a labour force triggered a 
policy change. As noted before, there were big changes and waves when it 

Graph 1: Asylum Application 1985–2017 in Germany

Source: Author, based on Bundesamt für Migration und Flüchtlinge 2017, p. 3 (only West 
Germany until 1989).
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comes to immigration. The Ministry of Labour and Social Affairs reported a 
high demand for immigration, and it is here that statistics differ significantly. 

According to the projected demographic change, by 2021 a number of 300,000 
immigrants could stop the decline in labour force. But it has been calculated 
that by 2021 between 100,000 and 200,000 people will migrate to Germany. 
Another report concludes that 270,000 well-trained immigrants per annum are 
needed to meet the demand for workers within the German economic system. 
According to Haug (2017), a net immigration of 400,000 and 530,000 people 
is regarded to be necessary to stabilise the German working population. In Ger-
many in 2011, 15.96 million migrants accounted for 19.6% of the population, 
with 6.9 million of these being non-citizens with migration experience and 6.1 
million German citizens with a migration background (Statistisches Bundesamt, 
2012; see Haug, 2017). These citizens are predominantly late settlers from the 
former USSR, who were covered by the ius sanguinis regulation (Statistisches 
Bundesamt, 2015f; Haug, 2017). Another 4.6 million are German citizens with-
out a migration background, which means these are second-generation immi-
grants or the children of the late settlers (Spätaussiedler). There is also a substan-
tial group (1.9 million) of non-citizens without migration experience. These are 
non-citizens who were born and have lived in Germany all their lives. 

Statistics on people with a migration background differ by definition (first-
generation, second-generation, and so on). The following are statistics on 
people with a migration background in German cities: Berlin has around 
18%, Nuremberg 20%, and Essen 15%. Some cities like Münster have a mi-
grant population of less than 10%, and in Eastern Germany, the number 
stands around 7% (Statistisches Bundesamt, 2015).

According to Krummacher (2017), 95% of migrants live in Western Germany 
and only 5% in the new Länder in Eastern Germany. Also, 44% of migrants 
live in metropolitan areas, 30% in medium-sized municipalities, and 26% in 
smaller towns.

Until 1973, a brain drain from the poorer European countries towards the 
rich ones could be clearly observed. In this period of immigration Germany 
had around 500,000 immigrants per year more than emigrants. The next 
wave of immigration started in 1989, with a peak of 1.5 million immigrants 
to Germany in 1992. 

By this time, emigration from Germany had grown to 750,000 and peaked in 
2013, with nearly 1 million people leaving the country. From 2009 onwards, 
immigration grew again from around 1 million people to 1.5 million people 
in 2014. 

In most years, there was a very small surplus of immigration, but in 2008 
there was a negative balance, with more people leaving Germany than im-
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migrating. One reason lies in re-migration, which is often ignored in German 
cities, because citizens do not de-register (see Graph 2). For example, first-
generation Turkish immigrants, but also those from Mediterranean countries, 
often went back to their home countries after retirement. In Turkey, some of 
them faced problems with reintegration. Since 2006 it has been possible to 
observe this for younger age groups of Turkish immigrants. In 2015 statistics 
showed that circular migration was relatively high regarding the exchange 
between Poland and Germany (BMI & BAMF, 2015). 

Graph 2: Migrants in German Cities

Source: Author; for further data see also Kersting (2016).

In the 1980s the number of asylum applications stood below 100,000 (see 
Graph 1). Beginning in 1985, this number rose to more than 400,000 in the 
early 1990s with the Balkan wars, but it dropped again in 1994 and the sub-
sequent years to below 100,000. In the 2000s it stabilised at below 50,000. 

The number of asylum-seekers (accepted and applying) rose with the crisis 
and the civil war in Syria, with around 500,000 new applications (see Graph 
1); hence the number of asylum-seekers has gone up by 150% since 2014.

The city statistics for asylum-seekers are quite unreliable4. Administration 
staff at all levels face problems with registration, census, and the central 

4 Cities were not calculating immigration into the cities correctly. This could be observed 
during the census in 2013, where municipalities had to readjust the population size because 

0,00% 

5,00% 

10,00% 

15,00% 

20,00% 

25,00% 

Migrations, Diversiti, Integration...-za tisak.indd   277Migrations, Diversiti, Integration...-za tisak.indd   277 05-Mar-19   2:16:45 AM05-Mar-19   2:16:45 AM



278

Norbert Kersting

register. In some “central camps”, for instance in Bavaria, there were twice as 
many people accommodated in 2017 than were identified as asylum-seekers 
in the whole of Bavaria. Municipalities such as Münster or Duisburg with 
around 300,000 inhabitants had to accommodate around 4,000 refugees.5 
Nevertheless, it may be observed that in 2017 the number of applications 
declined sharply to around 100,000 (see graph 1).

Regarding countries of origin in 2016, around 12,000 asylum-seekers came from 
Syria, around 5,000 from Iraq, and another 2,000 from Iran. The distribution 
of these asylum-seekers followed the Königsteiner-Schlüssel (distribution 
formula). More than 16,000 went to the biggest province of North Rhine-
Westphalia, which makes up 20% of the German population; 6,000 asylum-
seekers went to medium-sized Länder, and fewer than 2,000 to smaller Länder. 

According to Haug (2017), a report on refugees from 2015 showed that more 
than half (55%) were under the age of 25 – mostly male – and more than half 
of these (53%) did not have any education or work experience.

Social groups with a migration background have a higher fertility rate. In 2014 
around 35% of children below five years of age were of a migration background. 
In the 35–44 age group, 25% of the general population has a migration 
background. In bigger cities, this group is represented by a higher percentage 
than it is in smaller municipalities and it is predicted that this percentage will 
continue to grow. For example, in the case of Bavaria every fifth Bavarian has 
a migration background and by 2024 this will have risen to one quarter of the 
Bavarian population. It is also obvious that the fertility gap is growing.

Although the percentage of migrants with a high education background is 
rising, on average migrants still have a relatively low level of education. In 
addition, in the group of refugees around a third have a university or a high-
school degree. This is slightly higher in the subgroup consisting of refugees 
from Syria, at around 55% (Haug, 2017). 

Nowadays migration is highly influenced by new information and 
communication technologies. Individual decisions to migrate and the 
structural context of migration come together with broader experiences of 
migration, which could be easily transmitted via new digital media. In this 
regard, migration has a self-strengthening effect (Haug, 2017).

In 2015 in Germany, refugees were given free accommodation (in town halls, 
sports arenas, and schools) in designated towns, and a small amount of mon-

they had overestimated the number of people with a migration background living within the city 
boundaries.

5 In 2015 and 2016, in addition to this group, in cities like Duisburg another 4,000 Roma-
nian and Bulgarian EU-immigrants exerted pressure on the labour market.
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ey, which covered their basic needs. There was no freedom to settle close to 
existing social networks or family networks. According to the theory of social 
networks, refugees try to stay together with family members or people from 
the same countries (Haug, 2008).

Following a heated discussion in 2016, the German national government 
changed its migration policy. It forbade family reunification, although this is 
required under international law, so male refugees were often unable to bring 
their families to Germany easily.

In Germany, there are regional disparities when it comes to housing and em-
ployment. In some cities the housing situation is highly problematic and the 
cost of living is very high. Nevertheless, these areas enjoy the highest rates of 
employment. In most rural areas the cost of living is cheaper but employment 
opportunities are much less frequent. Notably, immigration policies have of-
ten forced migrants to live in rural areas, smaller towns, or villages. 

Due to demographic changes in Germany, some cities and towns are shrink-
ing; meanwhile in other areas there is a strong influx of people which leads 
to extremely high rent and accommodation costs (for example in Munich, 
Frankfurt, Hamburg, and recently Berlin).

Table 1: Cities: Migration, Wealth, Poverty, Local Elections, and Representation
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Bonn (NRW) 311,287 12.6 4577 10.6 56.8 X

Essen (NRW) 569,884 11.2 5773 18.5 45.3 X

Marburg (Hessen) 73,125  8.5 1044  7.7 50.7 X

Münster (NRW) 299,708  8 2590  8 59.7 X

Konstanz (Baden-Wuerttemberg) 81,141 12.6 320  4.5 47.5 X

Koblenz (Rhineland-Palatinate) 110,643  9 3792  9.8 47.9 X

Nürnberg (Bavaria) 498,876 17.8 2542 11.6 44.3 0

Heidelberg (Baden-Wuerttemberg) 152,113 17.7 1280  5.3 50.7 X

Freiburg (Baden-Wuerttemberg) 220,286 14.3 809  8.4 51.4 X

Hamburg-Altona (Hamburg) 262,129 29.3 21459 11.1 45.8

Berlin Mitte (Berlin) 351,161 29.4 21839 16.2 50.7

Leipzig (Saxony) 531,562  5.4 1327 16.9 41.8 X
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Potsdam (Brandenburg) 161,468  4.6 538 11 48.9 X

Erfurt (Thueringa) 204,880  3.8 782 14.6 47.3 X

Source: Author, based on Statistisches Bundesamt, 2015, own data base.
(Bayern, Baden-Württemberg, Hamburg, Hessen, Niedersachsen, North Rhine-Westfalia 
(NRW), former West Germany; Brandenburg, Sachsen Sachsen-Anhalt, Thüringen, Sachsen, 
former East Germany). The city states of Hamburg and Berlin and their submunicipal districts 
have no regulations.
SGB 2: Citizens with welfare grants (Sozialgesetzbuch 2), Foreigner (excluding migrational 
background citizens with German citizenship), Cities debt rate; Voter turnout at local election, 
Obligatory „Advisory Board for Migrants”.

In the cities analysed here it may be observed that there is very large number 
of people with a migration background, especially in metropolitan areas such 
as Hamburg and Berlin. These cities have different forms of representation 
when it comes to foreigners. Here, around one third of the population has a 
migration background, not including migrants with German citizenship. In 
most other cities it may be observed that the number of migrants is much 
lower (20%); for instance, in cities such as Münster or Koblenz it is below 
10%. In general it can be seen that the smaller the city, the lower the number 
of people with a migration background. It is lower overall in Eastern Ger-
many, where less than 6% of the population has a migration background.

On the other hand, most of the bigger cities, especially cities like Berlin, 
have a very high debt rate. This reduces the possibilities of developing certain 
policy fields and infrastructure. In general, the debt rate of German cities 
can be very high. Cities in provinces like Bavaria, Baden-Württemberg, and 
Saxony, have lower debt, while in municipalities in North Rhine-Westphalia 
(NRW) and Rhineland-Palatinate the debt rate is relatively high. The SG2 
rate relates to the number of citizens who are under different welfare re-
gimes. Social welfare programmes such as the SGB 2 focus predominantly 
on long-term unemployed citizens. German cities are multifunctional and 
historically provide services in all these areas.

4. Political Representation

According to the 2004 Charter of the Fundamental Human Rights of the 
European Union, refugees, like all human beings, have the right to political 
representation, which may be direct or indirect. The German Constitution 
includes the legal framework for representation, as do the regional constitu-
tions of the provinces. Furthermore, regulations at local levels are formulated 
in local government acts by the regions and other laws at the regional level. 
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At the local level, local charters and bylaws provide a full range of representa-
tion as an instrument of participation under regional local government acts 
(Kersting, 2008). 

During a local financial crisis of the 1990s and the 2000s, there was a reduction 
of participatory instruments, especially in medium-sized cities. There seemed to 
be less interest in the political representation of foreigners. However, a few cities 
introduced the integration of an ombudsman, officers as well as special units, 
and local administrations for cultural questions. Furthermore, civil society or-
ganisations such as churches, NGOs, and other organisations became important 
actors in migration policies (Krummacher, 2017; Haug, 2017). 

Local government associations in Germany have historically been more pas-
sive and even defensive on the subject of integration. This engagement and 
attitude changed slightly at the end of the 1990s (Krummacher, 2017). The 
new migration law of 2005 (Zuwanderunsggesetz) reduced the possibility of an 
internal integration policy compared to former legislation for foreigners of 
1965 and 1990 (Schönwälder, 2012; Haug, 2008).

In local administration new concepts were developed in Berlin, Munich, and 
other cities. Nevertheless, an integrated regulation of integration policies as a lo-
cal function is requested and implemented at the provincial level in some Länder 
(Kersting, 2004; Gesemann & Roth, 2009, 2016; Krummacher, 2017, p. 87). In 
2015–16 a culture of open arms developed in most metropolitan areas, and civil 
society showed its activism through numerous voluntary organisations.

Until 2017 only three regions had had advisory boards to represent the rights 
of migrants. This was first implemented in the state of Hessen (Ausländer-
beiräte) and in NRW (Integrationsräte), and subsequently in the local gov-
ernment act of Baden-Württemberg (see Kersting, 2016). There, advisory 
boards for foreigners or integration councils have been implemented in most 
cities. Nevertheless, some other bigger cities and municipalities in the other 
provinces also allow the implementation of advisory boards for foreigners. In 
Hesse and NRW, regulations within the Länder constitution and local gov-
ernment acts focus on the size of the cities; so advisory boards for migrants 
are implemented in cities with more than 5,000 inhabitants. In some Länder 
it is an obligation for cities of a certain size, whilst in others it is a voluntary 
initiative (Kersting, 2017).

In Germany, foreigners from European Union countries were allowed to vote 
at local and EU elections because migrants from EU countries are full citi-
zens and are allowed to vote. Non-EU citizens are disenfranchised, but they 
are represented on elected advisory boards for foreigners (Hessen) and in-
tegration councils (NRW). This enfranchisement includes European Union 
citizens, Eastern European citizens, and asylum-seekers. Migrants may be 
actively engaged in voting and run as candidates. In most cases members of 
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these advisory boards are directly elected. NRW’s integration councils in-
clude directly elected migrants and ordinary council members. Additionally, 
in other cities, organised interest groups and citizen experts are included. 
Predominantly, the chair is held by an elected member of the council, and in 
some cities the mayor takes over the role of chair.

Advisory boards for migrants or integration councils have certain rights as 
do other communities within the local government, including the right to be 
heard at the council and the right to speak and address the council. In certain 
areas they can make proposals, often together with other committees. They 
also have their own small budget. Additional rights which have been requested 
are a higher budget and more binding decision rights, as well as the right to 
invite the mayor or other administrative employees to their council meetings.

4.1. Empirical data 

Survey research and opinion polls in 2016 showed that advisory boards for 
migrants are highly respected within the citizenry (for details of a survey with 
2,700 citizens and more than 600 councillors, see Gabriel & Kersting, 2014). 
Around 66% of the citizens think that advisory boards for migrants are a very 
important instrument of political participation at the local level.

Graph 3: Citizen Attitudes: Advisory Boards for Migrants in Germany

Source: Author; for further data on empirical research see Kersting (2016); middle group not shown.
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The analysis shows that these instruments are less attractive in Eastern Ger-
many, but they are highly attractive in Rhineland-Palatinate, Baden-Würt-
temberg, and Hesse. A multilevel analysis on advisory boards for migrants in 
Germany shows that they are much more important in Western Germany, 
especially in cities with a strong Social Democratic Party (SPD), where these 
boards are strongly supported. Other aspects such as city size, voter turnout, 
wealth, the level of other participatory opportunities, or the status of a di-
verse university town were not significantly relevant factors in the evaluation. 

Among local councillors and administrators, advisory boards for migrants are 
regarded as quite important by three quarters of the respondents, while 10% 
of the councillors evaluate the advisory boards as not important at all. In the 
Eastern German city of Erfurt and in Bavarian cities the advisory boards 
achieve better results. In North Rhine-Westphalia councillors are more scep-
tical, although some serve on these boards. Nevertheless, in some cities such 
as Bonn the local councils are divided into two groups, one of which rejects 
the idea and another important group which supports them. 

Graph 4: Councilors’ Attitudes: Advisory Boards for Migrants in Germany

Source: Author; for further data on empirical research see Kersting (2016); middle groups not 
shown.
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5. Conclusions

Germany’s population is shrinking and there is a strong demand for immi-
gration. Nevertheless, integration is not an easy task, particularly in East-
ern Germany, where there are fewer immigrants and xenophobia is obvious. 
Therefore, immigration policies have to be administered well. Here, federal-
ism and strong local authorities often lack the capacity to learn from neigh-
bouring cities, and the federal level fails to learn from the experience of the 
provinces. 

In 2015 civil war in Syria and symbolic policies at the national level in Ger-
many triggered the refugee crisis. At the beginning, local administrators 
struggled with the immense influx of people only to realise that this situation 
might have been handled with the help of civil society. In 2017 the situation 
regarding the status of refugees is unclear. Developments from August 2015 
until the end of 2016 showed strong dedication to the rule of law when it 
comes to the individual rights of refugees on the one hand, but on the other 
hand, they demonstrated a lack of capacity within the German bureaucracy. 
The situation with refugees was mitigated by strong civil society engagement 
and an “open arms” culture with strong civic engagement, which made refu-
gees feel welcome. Especially in Western Germany, many NGOs, churches, 
and other civic groups and organisations assumed many governmental re-
sponsibilities and state functions regarding the integration of refugees. This 
crisis was made more acute by the financial crisis, as well as a lack of coherent 
integration concepts at both the level of the provinces and the national level. 
Some provinces, such as North Rhine-Westphalia, developed special policies 
to coordinate the crucial field of education and other areas of relevance to 
refugees. These may – in the long run – end up as typical muddling-through 
policies regarding refugees in Germany. They may also lead to a new ad-
ministrative culture showing the deficits of German bureaucracy. In certain 
regions, the positive effect of migration was highlighted and refugees were 
seen as a panacea for shrinking cities and regions. In this regard, councillors 
and administrations have often used these new statistics as an argument to 
demand more money from the provincial level. Local finance has always been 
problematic, and for several years politicians have had to reject economically 
important decisions to save money and to reduce functions. Now, after many 
years, for the first time cities are growing again. Councillors are able to plan 
for infrastructural projects such as schools. 

There are three main problems. First, the shrinking regions and xenophobia 
are more prevalent in rural than in metropolitan areas. Secondly, the shrink-
ing regions are not attractive to migrants because migrants have special re-
quirements. Thirdly, most migrants do not fulfil all the requirements and 
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do not have the relevant skills needed by the German economy, so lengthy 
training and socialisation seems to be necessary. Local integration policies 
appear to be focused on muddling through, which is why new strategies are 
needed. Some of these are: 

– Substantial investment in education is necessary to ease integration. 
Education and wealth facilitates integration in German cities.

– To foster integration, it seems necessary to include the whole family as 
opposed to just the parents or just the children; hence it appears neces-
sary to reunite families and allow family members to follow the refugees. 

– In the long run, it will be difficult to forbid the refugees the right to set-
tle wherever they wish to in Germany, and networks within the refugee 
population may lead to a kind of internal migration within the country. 
The majority of refugees want to remain in prosperous regions. Here, the 
policy of decentralisation has to create attractive employment opportu-
nities and cultural possibilities in medium-sized cities, which will reduce 
regional disparities and prevent the shrinking of regions and cities. In 
the long run, the city lights of big metropolitan areas with strong cultural 
venues, job opportunities, and reasonable housing can enhance the pull 
effects of smaller and medium-sized cities within Germany.

– To guarantee a broad range of citizen rights and to avoid mismanage-
ment, refugees have to be included in the political process. Their in-
tegration into advisory boards could constitute the first step towards 
including them in the local political process. The differences between 
the needs of heterogeneous migrants have to be respected, while on the 
other hand, competitions between these social subgroups have to be 
avoided. Ultimately, some migrants and refugees will go back to their 
home countries, but all others should be given the opportunity for full in-
clusion into German society and full citizen rights. Parallel societies with 
cultural enclaves must be subsumed into a vibrant, intercultural German 
society. This means building up a new cultural context by profiting from 
the ideas and influences deriving from new cultures. Much more bridg-
ing between different groups is required. This strategy seems to be much 
more challenging and promising than a mere parallel multicultural strat-
egy. Multicultural identities have to be preserved and bonding is strong 
in most of these groups anyway, but bridging between societal groups 
can generate a more advanced society. 
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MIGRATION AND INTEGRATION IN GERMAN CITIES

Summary 

Germany has never regarded itself as a country of immigration. Nevertheless, after 
World War II a number of refugees settled in Germany and in the 1960s German 
industry attracted a large group of immigrants from Southern Europe (Spain, Italy, 
Greece, and Turkey). Both of these groups predominantly integrated into German 
society. In the 1990s, during the Balkan wars, a large number of refugees came to 
Germany, but most of them returned home afterwards. In 2015 a new migration 
policy emerged. Due to the war in Syria, refugees tried to immigrate into Central 
Europe via the so-called Balkan Route. They were partly attracted by a symbol-
ic but brief German “open arms” policy. In 2015 and 2016, around 1.2 million 
people applied for asylum in Germany. Due to the policy shift of the German gov-
ernment and new policies in Turkey and other countries in Eastern Europe, these 
numbers dropped dramatically in 2017. The paper tries to answer the question of 
who represents these refugees, as well as other migrants. Meanwhile, some groups 
with a migration background – such as citizens of the European Union – have full 
electoral rights at local and European Union elections. Since the 1990s most other 
foreigners have been represented on advisory boards for citizens in most of the larger 
cities. These advisory boards are also regarded as advocates for refugees without a 
long-term perspective of becoming German citizens. Nevertheless, there are only 
three provinces (Länder) with an appropriate legal framework for these boards. The 
advisory boards are accepted in all 14 analysed representative cities by both the citi-
zens and the councillors, although acceptance is slightly lower in Eastern compared 
to Western Germany.

Keywords: migration, refugees, integration, Germany, political representation, de-
liberative democracy, democratic innovation
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1. Introduction

Migration, as a continuous process of movement of persons, is at the centre 
of political interest throughout the world. It constitutes a global phenome-
non that affects nearly all countries, regardless of whether they are countries 
of origin, transit, or destination for migrants. 

International migration may be divided into a range of different policy catego-
ries: high-skilled labour migration, low-skilled labour migration, irregular migra-
tion, international travel, lifestyle migration, environmental migration, human 
trafficking and smuggling, asylum and refugee protection, internally displaced 
people, diaspora, remittances, and root causes (Betts, 2011, p. 1). The move-
ment of people between sovereign states entitles the state to decide who among 
these people shall be allowed to enter and remain in the country and who shall be 
refused. However, these sovereign powers must be exercised within and accord-
ing to both international and national law. When migrants and refugees have 
settled, the state and its local units have to develop and implement different 
measures which will help the newcomers integrate into the new society. There-
fore, migration and integration policies are closely interconnected.

States and their administration in the modern world have been allotted an 
increasingly higher number of tasks, including those in the field of interna-
tional migration. Regulation of international migration has traditionally been 
a competency of the nation state (Scholten & Penninx, 2016), and migration 
policy is usually “under the central-state control and governed by the state’s 
citizenship rules and requirements” (Hepburn & Zapata-Barrero, 2014, p. 
4). According to Massey (1999, pp. 307, 315), the state is primarily an or-
ganisational actor that affects the size and composition of migration flows 
through policy, based on several factors: strength of bureaucracy, demand 
for entry, strength of constitutional protections, independence of the judici-
ary, and immigration tradition. The interplay of these factors influences the 
state capacity to restrict immigration.1 However, migration is not only an 
important issue at the state level, as certain aspects have devolved to the sub-
state level, such as integration policies (Hepburn & Zapata-Barrero, 2014). 
In terms of academic research, the vast majority of research on migration has 
focused on state-level, and more recently on European-level policies, while 

1 Within the nation state, the structure of governance in the field of migration with regard 
to various levels of government will also be influenced by its political system. In the case of uni-
tary states, the central government will formulate policies that need to be implemented at the 
regional and local level. On the contrary, in federal states the central government mostly just 
“provide[s] a generic policy framework or promote[s] the exchange of best practices at the local 
level” (Scholten, 2014, p. 154).
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research on migration policies and policymaking at the local level has only 
started to evolve rather recently (Caponio, 2010). In addition, data are often 
only available at the national level; for example, data on the economic impact 
of migration.

Although there is a still predominance of research into state-level migration 
and integration policies, their implementation has rarely been examined from 
the perspective of state administration in the territory. 

State administration in the territory comprises parts of state administration 
whose competence is territorially limited. There is a varied terminology used 
to denote state administration in the territory: the Francophone group of 
countries use the term deconcentrated or peripheral state administration, Anglo-
phone countries use the term field or local administration, while post-socialist 
countries call it local state, local state power, or local state administration. In this 
paper, the authors use the term deconcentrated state administration.

Traditionally, deconcentrated state administration is considered to comprise 
territorial state administrative organs (organs of state administration whose 
competence is territorially limited, and which are regularly determined as the 
first instance organs of state administration competent for general admin-
istrative affairs), territorial administrative units (internal organisational units 
of central administrative organs that in the territory perform affairs in the 
domain of the competences of the central organ to which they belong) and 
territorial state representatives (e.g. prefects, governors, king’s commissioners, 
etc.). In a more recent view, it also comprises territorial organisations that 
possess a certain degree of autonomy within the system of state adminis-
tration (e.g. territorial units of government agencies or quangos) (Ebinger, 
Grohs & Reiter, 2011). 

As a rule, deconcentrated state administration pursues exclusively state ad-
ministration tasks or, more precisely, those local elements of central (state) 
affairs which require immediate action on the territory, within local commu-
nities (Pusić et al., 1998, p. 197). In addition to local elements of state affairs, 
it also performs those state administration tasks which are not required to 
be performed on the territory, but it is in the interest of the state authorities 
to organise their performance through their territorial administrative bodies 
and units. Deconcentrated state administration can also perform tasks within 
the scope of local self-government units. This will be the case in countries 
whose local self-government units are unable to carry out their own work in-
dependently and will have to be replaced by the state to ensure that citizens 
may continue to use public services. 

Over time, the role of deconcentrated state administration has changed from 
implementing state legislation and direct service provision to safeguarding 
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the cohesion of territorial public policies, strategic planning, and coordinat-
ing different territorial actors in the performance of public affairs. The re-
searchers suggest that the coordinative role of deconcentrated state adminis-
tration has expanded even in the area of classical state administration affairs, 
especially in the area of security, police, and civil protection. Deconcentrated 
state administration should ensure that state policies are implemented uni-
formly and efficiently throughout state territory. This role is very important in 
the field of migration and integration, as those policies are usually developed 
at the level of the central government, but implemented at different levels of 
public administration, including local self-government. 

Given the above, this paper centres on the following question: what is the 
role of deconcentrated state administration in migration and integration 
policies in selected EU member states? As there appears to be insufficient 
knowledge on that issue, this paper intends to provide a ground for future 
researches, as well as organisational and policy innovations in the preparation 
and implementation of migration and integration policies. 

The paper is divided into four sections. The introduction is followed by a brief 
overview of the development, roles, and organisation of deconcentrated state 
administration. The third part provides comparative analyses of deconcen-
trated state administration roles in the field of migration in six EU member 
states. It is followed by concluding remarks.

2.  Deconcentrated State Administration – 
Development, Roles, and Organisation in Modern 
Society

The beginning of the development of modern deconcentrated state adminis-
tration can be traced to the end of the 17th and beginning of the 18th century: 
the period when modern states with professional administrations started to 
emerge. Moreover, it seems that deconcentrated state administration played 
a key role in state formation: the concentration of political power in a single 
centre required the organisation of a centralised administrative apparatus 
that was able to ensure the internal integration of the state (Pusić, 2006), and 
the most effective centralising strategy was to establish state administration 
throughout the territory (Hutchcroft, 2001). Furthermore, state agencies in 
charge of implementing state legislation and collecting taxes in the field were 
deemed necessary for the central state to function effectively (Fesler, 1959). 
Specific national features of state formation (see Krbek, 1950; Koprić, 1998) 
generated different European organisational models of deconcentrated state 
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administration and the predominant role deconcentrated state administra-
tion was given within the state system.2

The subsequent development of deconcentrated state administration is a re-
sult of different factors. Firstly, it is the result of the vertical differentiation of 
central state administration. The main cause of vertical differentiation (be-
sides the widening of territorial state boundaries) is the expansion of admin-
istrative activity: “deconcentrated state organs will be more necessary if more 
is to be administered; if more activities are to be carried out by administrative 
organizations” (Pusić, 2006, p. 59). This view is supported by the histori-
cal experience of intensive state presence in the territory after the Second 
World War, when state engagement in the provision of public services and 
the redistribution of national wealth was most prominent (Smith, 1967). The 
value that guided the organising of deconcentrated state administration, es-
pecially in providing services such as education, health, social security, pen-
sions, and the like was equity: unlike local self-government, deconcentrated 
state administration ensures a uniform implementation of national norms 
and guarantees that citizens will have the same quality of public services no 
matter which part of the state they live in (Sauvé, 2010). Secondly, the rise 
of deconcentrated state administration reflected the need to render the state 
administrative activity more efficient. The transfer of state activity to territo-
rial organs enabled the central administration to concentrate on policymak-
ing while simultaneously locating executive activities at those territorial levels 
where their performance was most efficient. It also led to cost reduction, 
greater flexibility, and better decision-making due to a familiarity with local 
circumstances (Cross, 1970).

These are the two roles of deconcentrated state administration: the integrative 
role, aimed at ensuring the integrity of the territorial system of administra-
tion and the implementing role, aimed at ensuring the execution, preparation, 
and implementation of state regulations within the territory. However, con-
temporary development of society and public administration has changed 
the position of deconcentrated administration in territorial governance. The 
democratisation of society has led to a reduction of state intervention in the 

2 Continental European countries were more preoccupied with ensuring internal integra-
tion than Great Britain and other Anglophone countries. That is why they sent forth into the 
territory their representatives working on behalf of the Ministry of the Interior and gave them 
broad powers in relation to non-state actors in the territory, emphasizing their role in integrating 
local self-government in the united system of state power. On the other hand, local self-govern-
ment in Great Britain developed relatively independently of the central state. There was no state 
representative in the territory representing the whole of central administration influencing the 
local self-government system; instead, there was only a network of territorial administrative units 
executing administrative tasks on behalf of their parent ministry (Fesler, 1962). 
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local self-government system. The various forms of influence deconcentrat-
ed state administration used to have in relation to local units are nowadays 
considered to be unacceptable, which has consequently led to a diminished 
integrative role of deconcentrated state administration in modern democrat-
ic countries (Marcou, 2000). Furthermore, the processes of decentralisation 
and regionalisation have shifted responsibility for public affairs from state 
administration to local and regional self-government units. Deconcentrat-
ed state administration has thus been redirected from implementing state 
legislation and direct service provision to ensuring the cohesion of territo-
rial public policies (Bjørnå & Jenssen, 2006) and the coordination of local 
self-government units, as well as other territorial actors (the civil and private 
sector) in the performance of public affairs and strategic planning in order to 
achieve more highly integrated territorial governance (Marcou, 2000). The 
implementing role of deconcentrated state administration has begun to di-
minish and the new, coordinative–strategic role of deconcentrated state admin-
istration has started to develop. 

While the integrative role rests on political values and the implementing role 
on legal values, the coordinative–strategic role of deconcentrated state ad-
ministration rests on social, economic, and ecological values, and is aimed at 
stimulating social development through the integration of different actors in 
the performance of public affairs in the territory. The roots of the coordina-
tive–strategic role stem from the different powers territorial state represent-
atives were given in relation to the territorial administrative units of other 
ministries at the very beginning of the development of territorial state ad-
ministration (Fesler, 1962). As state activity in the territory grew throughout 
its historical development, the territorial state representatives’ coordinative 
powers broadened (Ridley, 1974) and some ministries started to organise 
territorial administrative units solely in charge of coordinating their services 
at lower territorial levels (Cross, 1970). The distinctive characteristics of the 
three roles of deconcentrated state administration are shown in Table 1.

Table 1: Roles of deconcentrated state administration within the political-admin-
istrative system

Char-
acteris-
tics

Role of deconcentrated state administration

Integrative Implementing
Coordinative–

Strategic

Goals
Ensuring the integrity of 
the territorial system of 
administration

Ensuring the execution, 
preparation and 
implementation of state 
regulations in the territory

Stimulating social 
development
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Tasks

– Representation tasks of the 
state representative in the 
territory

– Communication and 
mediation between state 
and local government

– Performing political 
functions in local self-
governing units

– Performing administrative 
tutelage over local self-
government units

– Assistance/ substitution 
of local self-management 
units in local affairs

– Implementation of 
state regulations in the 
territory

– Performing 
administrative and 
inspectional oversight

– Monitoring the situation 
and reporting to the 
central government 
on the situation in the 
territory

– Coordination 
of regional 
administrative 
units in the 
territory

– Coordination of 
territorial state 
administration 
with non-state 
actors in the 
territory

– Strategic 
planning 

Values Political Legal
Economical, 
ecological, social

Source: authors

Even though this trend is more clearly visible in other administrative areas, 
it seems that the coordinative–strategic role of deconcentrated state admin-
istration is growing stronger even in the area of classical state administration 
affairs, which represent the greatest part of deconcentrated state administra-
tion activity,3 especially in the area of security. Namely, academic research 
suggests that the emphasis on deconcentrated state administration activities 
in this area now lies in the design of security plans and the coordination of 
various actors in managing crisis situations, and less so in the ad hoc actions 
of executive character (CoE, 2015). This conclusion will be tested in the field 
of migration and integration in the third part of this paper.

3 The questionnaire taken by the European Association of State Territorial Representa-
tives (EASTR) on the self-perception of the territorial state administrative organ that performs 
the majority of state affairs in the territory regarding its role in certain administrative areas has 
shown that deconcentrated state administration in European countries is still predominantly 
preoccupied with classical affairs of state administration. Within this group of tasks, civil pro-
tection and keeping state registers are recognised as affairs in which deconcentrated state ad-
ministration plays the greatest role (EASTR, 2015). Also, recent research conducted by CoE 
suggests that the core functions of modern deconcentrated state administration are those rela-
ted to ensuring internal security (in case of natural or industrial disasters or any other event that 
may endanger state security and the security of citizens) (CoE, 2015). 
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2.1.  Organisation and Roles of Deconcentrated State 
Administration in EU Member States

In EU member states there are four institutional variants of organising the 
performance of state affairs in the territory: the delegated affairs model, the 
functionally fragmented model, the personally integrated model, and the 
organisational integration model. In the delegated affairs model there are no 
state administrative bodies in the territory and state administration tasks 
are carried out by local self-government units. In the other models, state 
administrative tasks are carried out by state administrative organisations: 
in the functionally fragmented model by the territorial administrative units of 
central state bodies that operate separately in the territory; in the function-
ally fragmented model by the territorial state representative and territorial ad-
ministrative units in relation to which the territorial state representative has 
certain powers (whether organisational, financial, functional, supervisory, or 
coordinative), while in the organisational integration model all state adminis-
trative tasks are performed by a single territorial state organ (see more in 
Lopižić, 2017). The majority of EU member states (12 including Croatia) 
have adopted the model of organisational integration, mostly as a result of 
recent territorial reforms aimed at modernisation, simplification, and better 
coordination within deconcentrated state administration, more efficient and 
effective territorial administration, the improvement of deconcentrated state 
administration relations towards the citizens and the private sector, and a 
clearer division of responsibilities between deconcentrated state administra-
tion and local self-government (OECD, 2015). 

It may thus be assumed that the model of organisational integration is the 
organisational variant that best suits the realisation of the coordinative–stra-
tegic role of deconcentrated state administration. Not only does this mod-
el ensure the integrated action of state administration within the territorial 
unit, it also facilitates communication and cooperation of deconcentrated 
state administration with local self-government and other actors in the terri-
tory (the civil and the private sector) when performing public affairs (OECD, 
2015). Furthermore, it is to be expected that the territorial state organ has 
greater organisational capacity; it employs public servants with different 
backgrounds who can offer innovative solutions to wicked public problems 
and has greater financial resources at its disposal. In the end, the territorial 
state organ has a broader perspective to consider and decide upon problems 
that may arise in the territory; its approach is holistic as opposed to the ap-
proach of administrative units that are preoccupied only with individual tasks 
(Spencer & Mawson, 2000). 
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3.  Comparative Analysis of Deconcentrated State 
Administration Roles in the Field of Migration and 
Integration 

3.1.  Institutional Framework of Migration and Integration 
Policies in EU Member States

Migration and integration policies are dispersed over various levels of govern-
ment: the national, regional, and local level, and in the case of EU member states 
and candidate countries the EU level as well. Traditionally, migration policies 
and the regulation of international migration, as well as integration policies, have 
been a competency of the nation state, as these national policies are often strong-
ly correlated with ideas about national identity (Scholten & Penninx, 2016, p. 
92). Rather recently, EU policies in this field have started to evolve: migration 
policies emerged as a European field of policymaking only with the 1992 Treaty 
of Maastricht and today several EU-wide policies are in place in a wide range of 
migration-related areas, including the admission of family and labour migrants, 
the reception of refugees, border control, the return of irregular migrants, and 
the integration of third-country nationals. With regard to regional and local levels, 
their policy competencies in the field of migration are usually limited, but they 
do have policy interests in this area and are becoming important actors in policy 
implementation. In terms of integration policy, however, a sharp “local turn” in 
policymaking has been noted in many EU member states (Scholten & Penninx, 
2016; Hepburn & Zapata-Barrero, 2014).

At the national level, the key institutions in EU member states involved in mi-
gration policy formulation usually include three main types of ministries: the 
Ministry of the Interior (and related variants), the Ministry of Labour (and So-
cial Affairs), and the Ministry of Foreign Affairs. In the vast majority of mem-
ber states, the Ministry of the Interior is usually the “leading” institution for 
migration policy development. In some member states (e.g. Austria, Belgium, 
Germany, Portugal, and Sweden), the responsibility of policy formulation is 
allocated to the whole of the government to the extent that the cabinet adopts 
draft legislation or policies developed by a specific “leading” ministry. Some 
member states have a lower degree of policy centralisation and some aspects 
of policy formulation have been decentralised to regional or, in the case of 
federal states, to state levels. Member states with a federal structure (Austria, 
Belgium, and Germany) are more likely to have a certain degree of political 
or policy formulation infrastructure at the regional level. Integration policy is 
either an integral part of the responsibility of the relevant ministries or is han-
dled by a separate ministry, while the implementation of integration measures 
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tends to be managed in a more decentralised way, within the competence of 
local and regional authorities/institutions (EMN, 2010; EIPA & ECR, 2012). 

3.2.  Deconcentrated State Administration Roles in the Field 
of Migration and Integration

The selection of the countries to be analysed was based on the 2010 EAS-
TR questionnaire which included the self-estimation of deconcentrated state 
bodies regarding their role in the area of immigration. For the purpose of 
this paper, the selected countries are considered to be representative cases.4 

Denmark. In Denmark, territorial reforms aimed at strengthening local 
self-government were accompanied by significant reductions of deconcen-
trated state administration. In 2007, together with the amalgamation of com-
munes and regionalisation, a great structural change of deconcentrated state 
administration was carried out: the state affairs formerly performed by the 
prefect (Statsamt) and territorial administrative units were transferred to five 
newly-established regional state offices. By the time of the latest reform, im-
plemented in 2013, the regional state offices had been merged into a single 
state administrative office (Statsforvaltningen) whose competence covers the 
whole national territory and which has eight administrative units operating 
in the territory. The newest reform programs are aimed at the specialisation 
of these administrative units by concentrating the related state activity with-
in a single administrative unit. This means that Denmark is on the road to 
reducing state activity in the territory only with regard to those affairs that 
require direct contact with citizens (Statsrevisorernes, 2014, p. 2). However, 
the administrative units of the state administrative office conduct certain af-
fairs in the name of the Immigration and Integration Ministry as the central 
state body that has overall responsibility for integration and immigration in 
Denmark. They issue residence letters to EU/EEA citizens, are in charge of 
family reunification affairs under EU law, issue residence permits for foreign 
adoptive children, and deal with citizenship affairs.5 Moreover, the state ad-
ministrative office has its own representatives in the International Citizen 
Service, an agency operating in four major Danish cities and dealing with 

4 The outlines of the countries are based on the data available via online resources (EU 
Immigration Portal, European Migration Network, and web portals of national competent bo-
dies). The limitation of this paper is that the materials and data used were only those available 
in the English and Croatian language.

5 www.statsforvaltningen.dk
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affairs related to helping foreigners with residence permits and registration 
certificates, tax forms, and social security numbers, as well as with personal 
guidance on job seeking, Danish courses, the Danish tax system, and more. 
Still, a trend towards the concentration of affairs related to immigrants and 
asylum-seekers may be observed because the vast majority of these affairs are 
performed by the Danish Immigration Service (asylum, short-term visas, per-
manent residence permits) and the Danish Agency for International Recruit-
ment and Integration (work, green cards, au pair jobs, internships, working 
holidays), working under the Ministry of Immigration and Integration which 
has nationwide competence and uses territorial administrative units (general-
ly police stations) only as a contact point for immigrants and asylum-seekers. 

France. French deconcentrated state administration was reformed in 2009 
as part of a broader modernisation reform of the French state administra-
tion system (RGPP). Today, it is divided into two territorial levels: the re-
gional (with a regional prefect, his office (prefecture), and eight territorial 
administrative units of central ministries) and the departmental level (with 
a departmental prefect, his office, and two – or three in departments with 
more than 400,000 inhabitants – inter-ministerial territorial administrative 
units). Additionally, at the level of the arrondissement there are sub-prefects 
helping departmental prefects perform their tasks. As territorial units of the 
Ministry of the Interior, whose Office for Integration, Reception and citi-
zenship (DAIC) is the key French national institution in migration policies, 
prefects and prefectures perform a great variety of tasks in the area of migra-
tions and asylum. They are responsible for the issuance of identity papers, as 
well as for the implementation of rules and regulations regarding the entry 
and residence of non-EU citizens, supervision of traffic and road safety, and 
various state authorisation procedures and public investigations. Since 2009, 
34 Offices for Immigration and Assimilation (Office français de l’immigration et 
de l’intégration; OFII) have been organised within the prefectures. The OFIIs 
coordinate the French asylum system and constitute the main point of contact 
between asylum-seekers and the government. Their main tasks are the follow-
ing: management of administrative procedures in association with or on behalf 
of the prefecture and the representative authorities (embassies or consulates), 
reception and integration of migrants who are authorised to reside durably in 
France, reception of asylum-seekers, and return and reintegration assistance 
for foreign nationals. Furthermore, prefects implement tasks on behalf of the 
Agency for Social Cohesion and Equal Opportunity (Acsé), which operates un-
der the guidance of the City Ministry and is in charge of the immigrant popula-
tion concentrated in disadvantaged areas. In 2013 the total budget of Acsé was 
319 million euros, of which 90% was spent at the local level through bureaus 
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of regional or departmental prefects (Escafré-Dublet, 2014, pp. 4–5). Besides 
prefects and their offices, some tasks related to migrants are performed by the 
territorial administrative units of other central state bodies that have certain 
authorities in migration policies. Departmental Directorates for Social Cohe-
sion (DDSC)/ Departmental Directorates for Social Cohesion and Protection 
of Populations (DDSCPP), the territorial administrative units of the Ministry 
of Social Affairs and Health, are responsible for social cohesion: they may as-
sist in the family reunification procedure and the reception of immigrants and 
asylum-seekers. Regional Directorates for Enterprises, Competition Policy, 
Consumer Affairs, Labour and Employment (DIRECCTE), the joint territori-
al administrative unit of the Ministry of Economy, Finances and Industry and 
the Ministry of Work, Employment and Health, issue temporary work permits 
and approve work and au pair contracts with foreigners.6 

Greece. Since the reorganisation of local government structures in 2010 (the 
Kallikratis Programme), Greece has been divided into 325 municipalities (di-
mos), 13 regions (periferia) as self-governing units, and seven decentralised 
administrative units (apokendromeni diikisi) as state territorial administrative 
organs. The reform included changes to the implementation of the migration 
and integration policy that has now been transferred to the newly-formed 
decentralised administrative units. Since 2013 Directorates of Foreigners 
and Immigration have been established within decentralised administrative 
units, as one-stop-shops performing tasks on behalf of the Ministry of the 
Interior (responsible for asylum, migration policy, and social integration of 
third-country nationals, the legislative framework and procedures for acquir-
ing Greek citizenship, and the issuance of certain types of residence per-
mits) and the Ministry of Public Order and Citizen Protection (responsible 
for tackling illegal migration and border control). The Directorates provide 
services to migrants in relation to residence permits, citizenship, and social 
integration issues: they issue more than 50 categories of residence permits 
(e.g. employment, independent economic activity, family reunification, and 
the like), inform third-country nationals on issues related to immigration law, 
accept and respond to their applications, check the authenticity of docu-
ments, archive documents, collaborate with national courts and the police, 
and address similar issues. Today there are 55 one-stop-shops of this kind in 
Greece.7 However, affairs related to asylum are isolated from their compe-
tence and assigned to 11 regional asylum offices, specialised administrative 
units of the Ministry of the Interior, which started to operate in 2013. Re-

6 http://direccte.gouv.fr/
7 www.loc.gov/law/help/refugee-law/greece.php
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gional asylum offices are in charge of registering and fingerprinting asylum 
applicants, as well as accommodating the ever-increasing number of refugees.

Italy. The present organisation of deconcentrated state administration in Italy 
is a result of the reform conducted in 2012, when the territorial administrative 
units of Italian ministries (with the exception of finance, education, and cul-
ture) were merged with prefects’ offices (prefectures) into 109 territorial state 
offices (gli uffici territoriali dello Stato), headed by prefects and organised at 
the territorial level of provinces. Since 1998 Territorial Councils for Immigra-
tion (Consigli territoriali per l’immigrazione; TCIs) have been organised within 
prefectures/territorial state offices in order to implement national migration 
policies decided upon by the Ministry of the Interior (responsible for policies 
related to public security and order and for guaranteeing the regular exercise 
of rights) and the Ministry of Integration (responsible for policies related to 
integration) as the key national institutions in the field of migration. The TCIs 
are consultative bodies chaired by the prefect, which include representatives of 
deconcentrated state administration, regions, local bodies, and organisations 
and associations involved in assisting migrants. They monitor the needs of im-
migrants in order to facilitate their social inclusion and coordinate initiatives 
for immigrants that are carried out within the provinces. They also represent 
a link between the centre and the periphery, which improves the knowledge 
system and promotes the most appropriate decisions related to economic, so-
cial, and cultural integration of immigrants (EC, 2014, p. 6). However, the 
lack of a separate budget and the fact that the TCIs cannot establish objectives 
to promote the integration of migrants makes them less influential and their 
success will often depend on the capacity of the local prefect to mobilise and 
involve partners (OECD, 2014, p. 51). Apart from the TCIs, the Single Desks 
(Sportello unico per l’immigrazione) within the territorial state offices deal with 
procedures concerning non-EU citizens, such as permission to enter for work 
reasons, residence permits, and family reunification. In addition, the Bureau 
for Non-EU Citizens at the local police headquarters deals with the issuance 
and renewal of residence permits and tackles irregular migration.

Poland. The Polish system of deconcentrated state administration is organised 
in terms of two territorial levels. At the regional level (voivodeships) there are 
state representatives (voivodes), who coordinate territorial administrative units 
at voivodeship level (administracja zespolona) and other territorial administra-
tive units working outside the voivode’s competence (niezespolona administrac-
ja), while at the meso-regional level (poviats) there are territorial administrative 
units working within meso-regional self-governing institutions. As government 
representatives in the voivodeship, voivodes and their administrative offices are 
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the key institutions in the implementation of migration policies on behalf of the 
Ministry of the Interior and Administration (responsible for integration poli-
cies and coordination of activities related to migration policy) and the Ministry 
of Labour and Social Policy (responsible for integration). The voivodes process 
residence permit applications submitted by non-EU citizens, work permits (in 
the first instance), and issue decisions on expulsion. Additionally, voivodes may 
process the recognition of a foreigner as a Polish citizen, if this has not been 
reserved for other organs (e.g. the president). Voivodes also issue decisions on 
the expulsion of foreigners from the territory and decisions on imposing a pen-
alty on the carrier who has brought foreigners who do not comply with entry 
conditions into Polish territory. They also supervise and coordinate local fam-
ily support centres in charge of implementation and orientation courses for 
newcomers, and cooperate with Polish local units that voluntarily develop their 
own integration strategies, usually by establishing joint bodies or developing 
joint projects (Stefan´ska, 2015, pp. 17–21). Voivodes also assess the condi-
tions and efficiency of social assistance and supervise territorial administrative 
units in charge of social assistance. Namely, the Ministry of Labour and Social 
Policy has its own territorial units: social assistance centres, powiat centres for 
family support, and regional social policy centres that perform certain tasks 
related to the integration of foreigners. While regional labour offices are tasked 
with creating regional labour market policy, local labour offices provide vari-
ous forms of support to unemployed persons, including certain categories of 
foreigners, and play an important role in the early stages of the procedure for 
employing a foreigner.

Croatia. Since 2001 the Croatian system of deconcentrated administration has 
consisted of state administrative offices and territorial units of central admin-
istrative bodies. In Croatia, the organisational model of deconcentrated state 
administration has been adopted: according to the Law on the System of State 
Administration, state administrative offices are first instance state administra-
tive bodies that perform state affairs on behalf of different central state ad-
ministrative bodies. There are 20 state administrative offices operating within 
counties, which constitute Croatian units of regional self-government. Even 
though state administrative offices should play a central role in performing 
state affairs in the territory, they do not play any role in migration policies. 
The majority of their work is related to internal administrative affairs and, to 
a somewhat lesser extent, to affairs related to the economy, property rights of 
citizens, free legal aid, and supervision of local self-government. The affairs 
in their scope of competence are predominantly of an implementing nature 
(deciding on citizens’ rights, keeping records, supervision) so it may be con-
cluded that they have an implementing role in the Croatian system of public 
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administration (Ministry of the Interior, 2016). It was only in 2007 and 2008 
that state administrative offices issued work permits for foreigners. Since 2009 
these tasks have been transferred to the Croatian Chamber of Commerce. 

According to the Law on Internal Affairs, Law on Police, and Law on Police 
Affairs and Powers, affairs related to the supervision of the state border and 
affairs related to foreigners are assigned to the Ministry of the Interior. The 
territorial units of the Ministry of the Interior are deconcentrated state ad-
ministrative units that perform affairs related to migrations in the territory. 
Since the 1990s the Ministry of the Interior has had its own organisational 
units called police departments in each county. Certain affairs of police de-
partments are further deconcentrated in organisational units called police 
stations. In 2013 there were 20 police departments and 184 police stations 
throughout the territory. Specific affairs related to migrations are assigned to 
police departments and police stations by the Law on State Border Supervi-
sion, Law on Foreigners, and Law on International and Temporary Protec-
tion. Based on the Law on State Border Supervision, police officers supervise 
the state border, propose border areas, carry out border control, prevent and 
detect illegal entrance and stay of persons, and conduct registers of persons 
who are forbidden to enter the country. The Law on Foreigners assigns the 
following affairs to police departments and police stations: issuing passports 
and travel documents; issuing visas (in certain circumstances) and extending 
visas; visa annulment; granting entrance permits, temporary stay and tempo-
rary stay extension to third-country citizens; granting seasonal work permits 
and long-term mobility to third-country citizens; granting permanent stay 
permits; enforcing deportation; deciding on accommodation in detention 
centres or the adoption of lighter measures; deciding upon temporary post-
ponement of deportation; deciding upon temporary residence permits for 
citizens of EEA countries and their families; issuing permanent stay docu-
ments to EAP citizens and their family members; deciding upon expulsion 
of EAP citizens; and deciding upon the rights of third-country citizens who 
are EU blue card holders. The affairs assigned to police departments by the 
Law on International and Temporary Protection are somewhat narrower. Po-
lice departments identify special individual circumstances of asylum-seekers, 
receive the intent to seek asylum, decide upon detention of asylum-seekers, 
and issue residence permits and travel documents to recognised refugees.

With regard to the integration policy, the main coordination body is the Gov-
ernment Office for Human Rights and Rights of National Minorities. The 
Ministry of the Interior is the central point for first integration measures aimed 
at refugees, while the Ministry for Demography, Family, Youth and Social Pol-
icy is in charge of social assistance to refugees. The role of deconcentrated 
state administration has not been envisaged in the integration policy.
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3.3.  The Prevailing Role of Deconcentrated State 
Administration in Analysed Countries

The analysed countries have adopted different models of deconcentrated 
state administration and deconcentrated state administration plays different 
roles in their overall state systems: on the one end of the continuum there is 
Denmark with a highly reduced state administration in the territory, while 
on the other end there is France with a highly present state administration 
in the territory.8

The prevailing role of deconcentrated state administration in migration and 
integration affairs differs in the analysed countries (see Table 2). 

Table 2: Prevailing role of deconcentrated state administration in migration and 
integration affairs

Role of deconcentrated 
state administration

Denmark France Greece Italy Poland Croatia

Integrative

Implementing x x x

Coordinative– strategic x x x

Source: authors

In Denmark the implementing role prevails, as deconcentrated state admin-
istration is most concerned with ensuring the implementation of legislation 
in the territory on behalf of the central state body in charge of migration 
and integration affairs. This implementing role in migration and integra-
tion affairs is in line with the general approach to deconcentrated state 
administration in Denmark, limiting its activities to those which require 
direct contact with citizens and foreigners. A similar situation has been 
observed in Croatia, where state administrative offices do not play any role 
in migration and integration affairs. The territorial units of the competent 
central state body do perform affairs related to migrations in the territory, 
but these affairs are predominantly of an implementing nature. Deconcen-
trated state administration does not play a role in the integration policy at 
all. In Greece, the prevailing role of deconcentrated state administration 
in migration and integration affairs is also the implementing one, with de-

8 In Denmark there are only 480 servants working for the state administrative office, 
while in France the number of public servants working in deconcentrated state administration is 
almost equal to the number of working in local self-government (DFAGP, 2012). 
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centralised administrative units of the central state body (one-stop-shops), 
which provide direct services to migrants throughout the territory. 

The implementing role of deconcentrated state administration includes the 
execution of regulations related to migration and integration formulated 
at the central level, with a limited level of discretionary decision-making. 
The actions and decisions of territorial bodies and units are subject to the 
hierarchical oversight of higher instances, in this case state-level ministries 
or agencies in charge of migration and integration (usually ministries of the 
interior or social affairs). Within this role the influence and the position of 
deconcentrated state administration in migration and integration policies 
is considered to be less important than it is when realising a coordinative–
strategic role.

The coordinative–strategic role of deconcentrated state administration pre-
vails in France, Italy, and Poland. In France prefects and prefectures play 
an important role in migration and integration affairs. Many of these affairs 
are related to the provision of services to foreigners. However, because 
some tasks are performed by the territorial administrative units of other 
central state bodies in charge of different aspects of migration and inte-
gration policies, prefects as representatives of the Interior Ministry and 
officials in charge of good administration have developed a coordinative 
and strategic role in order to ensure the integrity of all territorial actors 
that execute migration and integration policies. In Italy special territorial 
bodies organised within prefectures/territorial state offices perform coordi-
nation activities of migration and integration policies and thus represent a 
link between the centre and the provinces in realising migration policies. 
Similarly, in Poland voivodes and their administrative offices constitute the 
key institutions in the implementation of migration policies. Even though a 
significant part of their work is related to direct contact with migrants and 
asylum-seekers, they have started to work closely with local self-govern-
ment units and to develop a coordinative role in migration policies. 

The coordinative–strategic role of deconcentrated state administration in 
migration and integration affairs is characterised by somewhat greater au-
tonomy. As planning and coordination of different actors and cooperation 
with local self-government units requires greater flexibility in practice, de-
concentrated state administration has greater functional, personal, and fi-
nancial autonomy over the central state government. This role secures the 
state’s unique action in the implementation of policies, but with somewhat 
greater flexibility in order to cope with increasingly complex public issues 
that transcend the boundaries of individual local units and require a coordi-
nated response, such as in the case of migration and integration affairs. This 
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is particularly the case at times like the migration/refugee crises of 2015 and 
2016.9

In none of the analysed countries does deconcentrated state administration 
play an integrative role in migration and integration policies. This was the ex-
pected outcome as the integrative role is characteristic of systems where the 
central state government assigns territorial administrative units tasks aimed 
at ensuring the unity of the territorial system of governance. This role has 
proven to be key to the formation of national states, to safeguarding the sta-
bility of state authorities in developing countries and countries with fragile 
institutional structures, and to ensuring a centralist model of governance. 
This role is nowadays characteristic of authoritarian regimes and is consid-
ered incompatible with modern local self-government.

4.  Conclusion

As the introductory part of this paper has demonstrated, there is substantial 
literature on migration and integration policies, but very little on the role of 
deconcentrated state administration within the field. This paper has attempt-
ed to take a step towards filling this gap. This has been achieved in the first 
place by presenting the contemporary development, roles, and organisation 
of deconcentrated state administration, and secondly by presenting research 
into the role of deconcentrated state administration in migration and integra-
tion policies in selected European countries. While these policies are growing 
increasingly challenging and have recently come to be considered the largest 
security challenge in Europe, it also appears that the bodies and units of 
deconcentrated state administration have taken on increasing importance as 
actors in these affairs. In the six analysed countries, deconcentrated state 
administration has acquired a substantial role in migration policies, which is 
either more implementing or coordinative–strategic in nature, independently 
of their different institutional characteristics (administrative tradition, de-
gree of regionalisation, role of local self-government, and the like). 

There is a correlation between the adopted organisational model of decon-
centrated state administration and the role deconcentrated state administra-
tion plays in the field of migration and integration. As was expected, this role 
is more important in countries with stronger and more present state admin-

9 Apart from the countries analysed in this paper, such as Italy and France, the extended 
role of deconcentrated state administration has also been observed, for example, in Turkey (s. 
Beduk, 2016) and Germany (see Hillenbrand, 2016).
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istration in the territory, such as France and Poland. Furthermore, it seems 
that countries where the personally integrated model of deconcentrated state 
administration has been adopted are more likely to develop the coordina-
tive–strategic role of deconcentrated state administration in the implemen-
tation of migration and integration policies differently than was assumed in 
the paper. It may be supposed that deconcentrated state administration in 
Denmark has an implementing role because their state administrative offices 
are institutionally weak and do not have sufficient capacity to engage in the 
coordination and integration of other actors dealing with migration issues. A 
similar conclusion may be drawn regarding Croatian and Greek deconcen-
trated state administration, which is highly present throughout the territory 
but has a low degree of actual discretionary power and capacity to coordinate 
and cooperate with other actors. 

Based on the arguments presented, there are several reasons for a broader in-
clusion of deconcentrated state administration in migration and integration 
policies, which will be elaborated further. 

Factors that require organising public affairs in the territory may be admin-
istrative–technical and interest–political (Pusić, 1981, p. 60). While admin-
istrative–technical factors point to the need for carrying out certain public 
affairs in the territory, interest–political factors arise from the interests that 
the central government would have in assigning public affairs to bodies in 
the territory. When Pusić’s conceptualisation is applied to migration and 
integration policies, there are several factors, both administrative–technical 
and interest–political, which point to the need for a broader inclusion of de-
concentrated state administration in the preparation and implementation of 
these policies, particularly regarding the integration of migrants and affairs 
of foreigners legally residing in the country. First, migrants are not uniformly 
distributed throughout the territory but tend to settle in big cities and ur-
ban areas; therefore, migration and integration policies will be implemented 
at the territory as opposed to state level. Second, integration policies, such 
as health, education, and employment, require contact with users of public 
services that provide these services to migrants and refugees. Third, the pro-
tection of the state border or combating irregular migrations is, due to the 
nature of such measures and activities, restricted to particular places, such as 
national borders. Fourth, by assigning the implementation of migration and 
integration policy measures to deconcentrated state administration, these 
policies will be implemented more effectively in the territory and will legiti-
mise state power in the eyes of the local population. Fifth, the inclusion of de-
concentrated state administration in migration and integration policies might 
ensure the uniform application of these policies and legislation throughout 
the state territory so that all citizens, including migrants, regardless of which 
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part of the state territory they live in, have equally accessible public services 
and of the same quality. Sixth, it may help less developed local units to im-
plement more effective local integration policies. Seventh, it may serve as a 
form of technical correction of the inflexibility and overburdening of central 
state administration bodies. Eighth, by handing over policy implementation, 
central state administration may focus on policy formulation and supervision 
and thus achieve better insight into the situation in the territory, which on 
the one hand expands the information base of central administrative bod-
ies regarding planning and decision-making, while on the other it increases 
flexibility in the implementation of administrative programs and allows na-
tional regulations to be adapted to local conditions. Finally, deconcentrated 
state administration may serve as a point of coordination and integration of 
different local self-government and other territorial actors’ initiatives, pro-
grammes, and agendas regarding migrants and foreigners, providing a cer-
tain degree of flexibility while ensuring and protecting uniformity and equity, 
which are principles of high importance in the implementation of migration 
and integration policies. 
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THE ROLE OF DECONCENTRATED STATE ADMINISTRATION IN 
MIGRATION AND INTEGRATION AFFAIRS: A WAY FORWARD

Summary

In terms of academic research, the vast majority of papers on migration have fo-
cused on state-level and more recently on European-level policies, while migration 
and integration policies have rarely been examined from the perspective of state 
administration in the territory. This paper attempts to take a step towards filling this 
gap by analysing the contemporary development, roles, and organisation of decon-
centrated state administration, and investigating the role of deconcentrated state 
administration in migration and integration policies in selected European countries. 
Over time, the role of deconcentrated state administration has changed from imple-
menting state legislation and direct service provision to safeguarding the cohesion of 
territorial public policies, strategic planning, and coordination of different territori-
al actors in the performance of public affairs. Deconcentrated state administration 
should ensure that state policies are implemented uniformly and efficiently through-
out the state territory. This role is very important in the field of migration and in-
tegration, as these policies are usually developed at the level of the central govern-
ment but implemented at different levels of public administration, including local 
self-government. Our research has shown that deconcentrated state administration 
is becoming increasingly important in migration and integration affairs. In the six 
analysed countries deconcentrated state administration has acquired a substantial 
role in migration policies. It is either more implementing or coordinative–strategic 
in nature, independently of its different institutional characteristics. Based on the 
arguments presented in the paper, it is argued that there are administrative–techni-
cal and interest–political reasons for the broader inclusion of deconcentrated state 
administration in migration and integration policies.

Keywords: migration, integration, deconcentrated state administration, territorial 
organs
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1. Introduction***

In earlier decades Poland used to be a country of emigration rather than 
immigration, due to various historical, political, social, and economic deter-
minants. Over the last several years, especially following Poland’s accession 
to the EU in 2004, immigrant numbers have been rising slowly but steadily, 
although they still remain very low compared to other European countries. 
Poland has not experienced an increased influx of asylum-seekers over the 
last several months; nevertheless, social and political attitudes have been sig-
nificantly affected. 

The aim of this paper is to explore the practices and challenges of migrant 
integration, focusing on the case study of Poland and specifically its capital 
city – Warsaw. Firstly, we will give a brief overview of the context, as well as 
the current perspective on migration to Poland (both economic and forced 
in character) with a special focus on people arriving from Vietnam, Ukraine, 
and Chechnya. Next we will describe the difficulties of establishing migra-
tion and integration policies, both at the national and local government level, 
taking into account the specific role of the capital city in both attracting and 
integrating migrant groups.

The central part of our paper will present specific practices aimed at fostering 
integration into Polish society, undertaken by Warsaw’s local government 
in cooperation with other public institutions and NGOs. We will point out 
the main challenges of integrative actions, with a view to both migrants and 
representatives of the host population. There will be a particular focus on the 
cultural context of diversity and changing social attitudes in relation to the 
“migration crisis” in Europe, where the rise of prejudice, stereotypes, and 
anxiety appear to be key problems.

2.  Historical, Political, and Social Context of 
Migration to Poland 

During WWII and the subsequent socialist political regime, Poland, histori-
cally a multi-ethnic state, became to a large extent homogenous in terms of 
nationality, and diversity was not publicly acknowledged. The political tran-
sition of 1989 led to the opening of borders and Poland’s accession to the 

*** The authors would like to thank Witold Klaus for his very valuable comments on the 
draft versions of this paper.
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EU in 2004 led to an increase in the emigration of Poles, but also to the im-
migration of foreigners (Górny et al., 2010; Fagasiński, 2014). Although the 
country adopted integrative policies directed at Polish national and ethnic 
minorities,1 these do not apply to foreigners. An important exception may be 
seen in repatriates and other persons of Polish origin living in the states of 
the former Soviet Union, who in many aspects are the focus of the attention 
of political authorities.2

Poland does not currently have a migration policy document in force, al-
though various governmental decisions over recent years have indicated the 
directions of practical action (characterised by researchers as ad hoc and post 
factum activities – see: Górny et al., 2010, p. 89). Poland’s accession to the 
EU in 2004 resulted in the adaptation of national policies to EU regulations, 
which was, however, in many regards characterised as top-down, without suf-
ficient accommodation to the specific Polish context (Pawlak, 2013). Actual 
migration processes have until recently been mostly temporary or transit in 
character rather than for the purpose of more or less permanent residence 
(Górny et al., 2010; Iglicka & Gmaj, 2015) – described as “liquid immigra-
tion”, characterised by flexibility, circularity, and transnationality (Górny et 
al., 2010a, p. 232). This has led to the perception of immigration issues as 
secondary, outside of the central focus of public administration. Experts in-
dicate that, based on existing acts of law, the implicit directions of the Polish 
migration strategy may be defined as restrictive and reactive, concentrating 
on the security of national borders and controlling the influx of immigrants 
(where existing acts specify detailed conditions of entering and residing in 
the country), encouraging residence in the case of foreigners of Polish origin 
but preferring seasonal and short-term stays, particularly with regard to non-
EU migration, and with a preference for immigrants from Eastern Europe 
(the former Soviet Union) (Górny et al., 2010a, p. 78, 102, 234; see also 
Lesin´ska, 2016; Fihel, Kaczmarczyk & Stefan´ska, 2012). 

Researchers note, however, that Poland is currently experiencing a distinct 
transition with regard to migration trends, and the term integration in the 
context of migration has become significant in the public debate (Łodzin´ski 
& Grzymała-Kazłowska, 2011). Moreover, the situation in Europe since 

1 In 2005 Poland adopted a law granting special rights and protection to Polish citizens 
belonging to national and ethnic minorities historically linked to the territory of Poland. These 
include the following: Belarussian, Czech, Lithuanian, German, Armenian, Russian, Slovak, 
Ukrainian, Jewish, Karaite, Lemko, Roma, and Tatar (Act of 6 January 2005 on National and 
Ethnic Minorities and Regional Language). These rights include state support of minority edu-
cation, sustaining cultural identity and the regional language, as well as supporting civic and 
social integration and equal treatment.

2 See e.g. Act of 9 November 2000 on Repatriation.
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2015 has attracted extensive media attention to these issues and political dis-
course has predominantly become focused on security, in which respect the 
government has proposed changes to the law (Klaus, 2017). Experts stress 
that since 2015 issues of migration have also become part of the political 
agenda in Poland, where a deepening of the symbolic and legal divide be-
tween “citizens” and “foreigners” is taking place, with increasing surveillance 
and control. This process of “criminalising migration” is especially visible in 
the case of refugees, where “the rhetoric of security and terrorist threat on 
the part of refugees continues to feature prominently in the statements of 
leading politicians” (Klaus, 2017, p. 524; see also Klaus, 2017a).

Polish public opinion, previously ambivalent, or even rather open and toler-
ant of immigrants and refugees compared to other European countries (for 
instance, according to the European Social Survey data), has experienced a 
dramatic shift in attitudes since 2015. Traditionally, Poles have held more 
positive sentiments towards Western European nationalities and more neg-
ative ones towards those from the East, the Middle East, and Africa. It is 
important to stress, however, that both positive and negative attitudes are 
based to a large extent on the assumptions fuelled by media relations, as 66% 
of Poles declare that they do not personally know a single foreigner living in 
their country (CBOS, 2016)3. Furthermore, in 2015 around half of the re-
spondents declared that it is positive when a country is inhabited by people of 
the same nationality and that foreign inhabitants should adapt to the Polish 
language, values, and lifestyle as quickly as possible. Nevertheless, many of 
these people declared at the same time that it is positive to have neighbours 
of a different culture and tradition (CBOS, 2015). 

Negative attitudes have increased visibly over the last two years and this 
is especially the case with regard to the perception of Muslims and Arabs, 
where religion is often identified with ethnicity (see e.g. CBOS, 2015a; Ste-
faniak, 2015). In recent months, both public and political debate have be-
come extremely polarised (for vs. against receiving refugees and immigrants 
from Muslim countries) and it has become very difficult to have a rational 
discussion concerning various specific aspects of the “crisis” situation (see 
e.g. Kropin´ski & Hansen, 2016). While in the first few months of 2015 the 
majority of Poles (66%) agreed that the presence of foreigners had a posi-
tive effect on cultural diversity and openness among people (CBOS, 2015b), 
only 6 months later the majority (57%) declared that they feared an increase 
in immigration to Poland would negatively affect their way of life (CBOS, 
2015c). In 2016 over half of the Poles were against welcoming refugees to 

3 CBOS – Centrum Badania Opinii Społecznej (Public Opinion Research Center).
Survey and research reports are available at: http://www.cbos.pl/PL/publikacje/publikacje.php 
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the country (and well over 60% were against welcoming specifically those 
coming from Middle Eastern and African countries) (CBOS, 2016a), and 
refugees in general became perceived as a “suspected community” (Górny et 
al., 2017). There was also a rising acceptance of the use of violence in policy 
actions towards these people, both physical (such as isolation or deportation) 
and psychological (such as invigilation) (S´widerska, Winiewski & Hansen, 
2016; Bien´kowski & S´widerska, 2017). A clear exception in this case were 
asylum-seekers coming from territories at war in Ukraine. In 2017 attitudes 
towards other nationalities seem to be improving slightly, although acts of 
discriminatory behaviour and especially hate speech are still on the rise. 

3.  Migration to Poland – Current Data and Trends

There are several formal migrant statuses in Poland, defined in existing laws. 
Legal acts focus not on immigrants, however, but on foreigners, who are defined 
as “everyone who does not hold Polish citizenship” (Act of 12 December 2013 
on foreigners). This opposition between the legal status of Polish citizen and 
non-Polish citizen seems central to many practical dimensions of integration: 
for instance, work, study, access to social care, or political participation. In this 
context, a person who acquires Polish citizenship is no longer a foreigner from 
the perspective of public administration and their ethnic background is very 
rarely taken into account in governance processes and policy actions, with the 
exception, as indicated earlier, of repatriates and representatives of specific 
national and ethnic minorities (see also: Iglicka & Gmaj, 2015). 

From the perspective of existing law, foreigners in Poland can be categorised 
into three groups:

– EU citizens (and their family members) are subject to the Act of 14 July 
2006 on the Entry into, Residence in and Departure from the Republic of Poland 
of Nationals of the European Union Member States and Their Family Members.

– Non-EU citizens are subject to the Act of 12 December 2013 on For-
eigners. This law (and its implementing legislation) determines various 
migrant statuses defined by permits issued to foreigners, which legalise 
their stay in Poland.

By the end of 2016, the number of valid residence documents held by for-
eigners (non-EU nationals) included4 over 120,000 temporary residence 

4 Data of the Office for Foreigners, retrieved from: https://udsc.gov.pl/statystyki/raporty-
okresowe/zestawienia-roczne/
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permits, over 51,000 permanent residence permits, over 10,500 long-term 
EU residence permits, over 1,800 humanitarian stay permits, and over 300 
tolerated stay permits. The largest groups of non-EU citizens living in Poland 
by the end of 2016 were Ukrainians (with over 100,000 valid residence docu-
ments), Belarussians (with over 11,400 valid documents), citizens of the Rus-
sian Federation (with over 10,500 valid documents), and Vietnamese (over 
10,200 valid documents). 

It should be acknowledged that these statistics do not take into account legal 
residence based on visa documents, which in many situations allow – espe-
cially in the case of Ukrainian circular migrants – for extended and repeated 
periods of work and stay. According to the Polish Consular Report, the over-
all number of Polish visas issued to foreigners in 2015 amounted to over 1.5 
million, whilst the majority of these were issued in Ukraine.5 Obviously, the 
above data does not include irregular migration. 

– Foreigners in need of protection are subject to the Act of 13 June 2003 
on Granting Protection to Foreigners Within the Territory of the Republic of 
Poland. The two fundamental forms of protection – refugee status and 
subsidiary protection (along with asylum and temporary protection) – 
provide foreigners with basic financial support, access to health care, so-
cial assistance, education and Polish language courses, as well as access 
to the labour market.

Over 12,300 international protection applications were filed in Poland in 
2016. The largest number of these applications came from citizens of the fol-
lowing countries: the Russian Federation (almost 9,000) – where a vast group 
of asylum-seekers are of Chechen nationality, Ukraine (over 1,300), Tajik-
istan (882), Armenia (344), and Georgia (124). In comparison with these 
figures, the actual number of positive decisions in response to the applica-
tions is very low. In 2016 refugee status in Poland was granted to 108 people 
overall (including 40 from Syria, 16 from Ukraine, and 10 from the Russian 
Federation) and subsidiary protection was granted to 150 people (including 
57 from the Russian Federation, 51 from Ukraine, and 15 from Iraq). The ac-
tual number of valid residence documents by the end of 2016 included 1,306 
refugee statuses and 1,911 subsidiary protection permits (overall).6 Here it 
must be added that Poland has not accepted any refugees to date within the 
EU relocation and resettlement programmes (Klaus, 2017a).

5 Data of the Ministry of Foreign Affairs, retrieved from: http://www.msz.gov.pl/pl/infor-
macje_konsularne/raporty_konsularne/raport_konsularny_2015 

6 Data of the Office for Foreigners, retrieved from: https://udsc.gov.pl/statystyki/raporty-
okresowe/zestawienia-roczne/
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It is also important to mention an additional and specific category of foreigners, 
namely ethnic Poles entitled to a Polish Card (Karta Polaka – Act of 7 Septem-
ber 2007 on the Polish Card). Polish law explicitly states a “moral obligation” 
to support those who in the course of historical events were forcibly moved to 
the territories of former Soviet states and lost their Polish citizenship. To obtain 
a Polish Card, a person must, amongst other conditions, declare themselves to 
be a member of the Polish nation and demonstrate their ties to Polish culture 
(including knowledge of the language), as well as previous Polish origin (or that 
of their family). The Polish Card entitles its holder, amongst other things, to 
undertake employment without a work permit or to undertake economic activity 
and education on similar terms as Polish citizens. It also entitles the holder to 
various forms of support (including financial support), although it does not au-
tomatically entitle them to settle on Polish territory or acquire Polish citizenship 
(this requires the submission of additional applications). 

Looking at recent migration trends to Poland, some important conclusions may 
be drawn. The country has not experienced a mass influx of foreigners from the 
Middle East and North Africa as a result of the European “migration crisis”. 
The actual figures referring to foreign nationals arriving from these regions 
remain very low, but researchers have regardless noted a dramatic change in 
social attitudes. The overall number of immigrants arriving in Poland is rising 
steadily; however, this is primarily due to the vast increase in the number of 
Ukrainians. According to the statistics of the Polish Office for Foreigners, by 
the end of 2016 foreigners held over 266,200 valid residence documents in all, 
which accounts for less than 0.7% of the total population of Poland.7 Howev-
er, immigrants tend to settle in and around big cities, where their presence is 
much more noticeable than in other parts of the country. In recent years, the 
number of valid residence permits has been rising by over 20% a year.8

4. Focus on Three Distinctive Migrant Groups

In the following paragraphs we will provide a brief overview of three migrant 
groups, distinctive in terms of migration and integration patterns. Two of 
these groups are the most numerous in both Poland and Warsaw.

7 According to the Central Statistical Office of Poland, the population of Poland at the 
end of 2016 stood at 38,433,000.

8 Data of the Office for Foreigners, retrieved from: https://udsc.gov.pl/statystyki/raporty-
okresowe/zestawienia-roczne/ There have, however, been slight differences in data collection in 
different years, which may to some extent cause inconsistencies between years and the actual 
numbers of documents.
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4.1. Ukrainian Migrants

Poland is one of the most popular destinations for Ukrainian economic mi-
gration, given the close geographical proximity and low cost of travel, ac-
cessible visa procedure, similarity of culture and language, and vast existing 
migrant networks (Brunarska, 2014; Brunarska, Grotte & Lesin´ska 2012; 
Klaus, 2012). At the moment, Ukrainians are by far the largest group of 
foreigners residing more or less temporarily in Poland; however, the actual 
numbers are very difficult to assess. This is predominantly due to the follow-
ing reasons:

– Ukrainian migration is to a large extent seasonal in character (especially 
in the case of men who come to work in the agricultural and building 
sectors) and also to a significant extent without formal contracts (Iglicka 
& Gmaj, 2015; Brunarska, 2014). 

– most Ukrainians enter Poland on the basis of visa documents. They are 
circular or “incomplete” migrants (Okólski, 2001; Kindler, 2011), who 
spend some time working in Poland (a few months at a time but most of 
the year overall), then go back home and return again. Such migration 
patterns often last for years or even decades; however, in recent times 
Ukrainians have become increasingly willing to settle in Poland.

The mobility patterns of many Ukrainian migrants in Poland may be char-
acterised as “permanent temporariness” (Stola, 1997, as cited in Brunarska, 
2014; see also Górny & Kindler, 2016). Experts estimate that around half of 
the Ukrainian population in Poland may have irregular status in some aspects 
(especially when it comes to employment) (Brunarska, 2014, p. 161; see also 
Klaus, 2012), which makes them vulnerable to various risks (Kindler, 2011), 
such as employer violations of workers’ rights (e.g. exploitation, low pay, long 
working hours, lack of access to public healthcare, and unstable work condi-
tions) and many more (Klaus, 2012; see also Słubik, 2014; Brunarska, Grotte 
& Lesin´ska, 2012). In view of this, migration networks play an important 
role, especially regarding informal channels of finding work, as well as money 
transfer back home. 

By the end of 2016, Ukrainians held over 100,000 valid residence documents 
in Poland, which accounts for almost 40% of all valid permits held by for-
eigners. Their number has been rising steadily for years; however, in recent 
months there has been a very significant and dynamic intensification of im-
migration to Poland. The number of issued documents increased by almost 
60% between 2015 and 2016. Moreover, the majority of Ukrainians arrive 
and stay in Poland on the basis of visas, with an increase of documents issued 
for seasonal work purposes in recent years. In 2016 the number of work per-
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mits issued to Ukrainians exceeded 100,000 (over 100% more than in 2015), 
which accounted for over 83% of all permits issued to foreigners.

It must also be said here that Ukrainians, along with citizens of 5 other states 
(Russia, Belarus, Armenia, Georgia, and Moldova) have simplified access to 
the Polish labour market, compared with other non-EU nationals.9 They are 
entitled to work for no longer than 6 months over the subsequent 12-month 
period on the basis of a statement of the intention to delegate work to a for-
eigner. This statement must be issued by a Polish employer and registered in 
a district labour office; moreover, the foreigner must then sign a formal con-
tract with the employer. Numerous migrants are granted visas to Poland on 
the basis of such statements. In 2016 over 1.2 million statements were issued 
to Ukrainian citizens (with an increase of over 65% compared to 2015) and 
these accounted for 96% of all registered statements issued to foreigners in Po-
land. The statements most often concerned low-skilled jobs in the agricultural 
and building sectors (see also: Brunarska, 2014), usually for a period of 3–6 
months. Interestingly, 63% of Poles declared that the work done by foreigners 
coming from states with simplified access to the Polish labour market is benefi-
cial for the Polish economy, whilst simultaneously 60% of the respondents held 
the contradictory view that the government should take actions to decrease the 
number of foreigners from these countries working in Poland (CBOS, 2016).

Labour market data indicate that at present women constitute around 28–
35% of the Ukrainian migrant population in Poland10. Their main sectors of 
employment are cleaning and caregiving, along with gastronomy and other 
service sectors. Men work predominantly in agriculture and building, along 
with gastronomy. There are also growing numbers of both female and male 
Ukrainian students in Poland. Specific employment sectors may influence 
the fact that women more often reside in cities, and that in the capital city of 
Warsaw their number most probably surpasses the number of men (see also 
Winiarska, 2017).

Ukrainian immigrants in Poland do not face typical integration difficulties 
such as the language barrier or cultural differences. Their adaptation strate-

9 Act of 20 April 2004 on the Promotion of Employment and Labour Market Institutions 
(as amended, together with implementing acts). See also: https://udsc.gov.pl/en/cudzoziemcy/
obywatele-panstw-trzecich/chce-pracowac-w-polsce/. It should be noted that the government is 
reportedly planning to change legislation in this respect and introduce short-term seasonal work 
permits instead of employer statements. 

10 Data of the Ministry of Family, Labour and Social Policy, retrieved from: https://www.
mpips.gov.pl/analizy-i-raporty/cudzoziemcy-pracujacy-w-polsce-statystyki/, according to data on 
issued work permits and registered statements on the intention of delegating work to a foreigner 
in 2016.
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gy is often defined in terms of assimilation due to good integration into the 
Polish labour market, as well as strong ties with Poles, including frequent in-
ter-marriages (Grzymała-Kazłowska, 2015; Grzymała-Kazłowska, Stefan´ska 
& Szulecka, 2008; Grzymała-Kazłowska & Piekut, 2007). A recent theoreti-
cal concept takes into account the specific “fluid”, complex, and ambiguous 
character of Ukrainian migration experiences, describing their adaptation 
processes as “anchoring” – aimed at security and stability but not necessarily 
settlement (Grzymała-Kazłowska, 2016a; Grzymała-Kazłowska & Brzozows-
ka, 2017). Some of the most important challenges this group faces are irreg-
ular employment and discrimination by employers on the labour market and 
in workplace relations (Brunarska, Grotte & Lesin´ska, 2012). This is also 
sometimes combined with discrimination on the housing market.

4.2. Vietnamese Migrants

Vietnamese citizens have been settling in Poland since the 1960s (and even 
prior to that), when the first immigrants were students taking part in inter-
national educational exchanges between the socialist republics of Poland and 
Vietnam (Halik & Nowicka, 2002). Since the 1990s economic migration has 
been developing on a significant scale, and now the Vietnamese are one of the 
most numerous groups of immigrants living in Poland. At present, they hold 
over 10,000 valid residence permits, although it is estimated that the actual 
figures are much higher than official statistics show – by as much as 50% (Szu-
lecka, 2012; Halik, Nowicka & Połeć, 2006; Grzymała-Kazłowska, Stefan´ska 
& Szulecka, 2008). Experts estimate that the actual size of the Vietnamese 
diaspora in Poland stands at around 30,000 people (including those who have 
acquired Polish citizenship, as well as undocumented migrants) (Szyman´s-
ka-Matusiewicz, 2015a), many of whom live in the capital city of Warsaw and 
its neighbouring districts (see also Górny et al., 2010). The Vietnamese take 
up economic activity mostly in the fields of trade and gastronomy, and as far 
as employment is concerned they cooperate closely within their ethnic group 
by establishing their own businesses or working in Vietnamese trade centres 
(Klorek & Szulecka, 2013; Grzymała-Kazłowska, Stefan´ska & Szulecka, 2008). 

The Vietnamese have a highly expanded support network within their eth-
nic group and are perceived as economically, socially, and culturally isolated 
from Polish society (Halik 2006; Halik & Nowicka 2002). Research indicates 
that they have a strong ethnic identity, their family and social networks con-
sist mainly of representatives of their own ethnic group members, and they 
tend to concentrate spatially with regard to accommodation (Grzymała-Ka-
złowska & Piekut, 2007; Grzymała-Kazłowska, Stefan´ska & Szulecka, 2008; 
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Górny et al., 2010; Grzymała-Kazłowska, 2015). On the other hand, the Vi-
etnamese are active in forming ethnic organisations, and community leaders 
and activists make efforts to introduce Vietnamese culture to the majority 
Polish society, especially by means of educational and cultural projects (Szy-
man´ska-Matusiewicz, 2015b). This leads to the “collective integration” of 
the group as a whole into the host society (Grzymała-Kazłowska, 2015). It 
must also be stressed here that the Vietnamese in Poland are very diverse 
within their group; for instance, with regard to legal status (some are un-
documented, short-term, or long-term migrants, whilst others have Polish 
citizenship); political views; language acquisition; economic status (some are 
low-skilled workers, whilst others run their own businesses and employ both 
Poles and foreigners); as well as standard of living (some rent apartments 
along with numerous other immigrants, whilst others own apartments in 
gated settlements) (see also Szyman´ska-Matusiewicz, 2015b). As indicat-
ed above, experts estimate that there are large numbers of undocumented 
Vietnamese migrants in Poland and these people are particularly exposed 
to discrimination, given their lack of Polish language skills and irregular em-
ployment status (Szulecka, 2012). Others, however, especially second- and 
third-generation Vietnamese in Poland, have to a large extent integrated into 
Polish society and some have acquired Polish citizenship.

4.3. Chechen Migrants

Chechen immigrants (formally citizens of the Russian Federation) have been 
arriving in Poland since the mid-90s as asylum-seekers, due to the war and the 
ensuing political situation in the Republic of Chechnya. The vast majority of 
international protection applications filed in Poland originates from the rep-
resentatives of this group, which makes the Chechen migration flow specific 
in the aspect of its underlying motivation. In previous years, large numbers of 
Chechens entered Poland; most of them passed through refugee centres and 
many left the country after some time in order to settle in other European 
states. The number of migrants staying in Poland has increased since the Dub-
lin II and Dublin III regulations and is estimated at around a few thousand 
(Łukasiewicz, 2011). Here it must also be said that in recent months NGOs 
have pointed out a controversy concerning the actions of Polish border guards, 
who have been restricting access to the procedure for granting international 
protection at border crossings with Belarus, where many Chechen migrants 
attempt to enter Poland (Chrzanowska et al., 2016; Klaus, 2017a). 

Chechens are Muslim, which makes them noticeably distinct in Polish socie-
ty (Stryjewski, 2012). They maintain their culture and traditions and perceive 
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Poles as reluctant to establish social contacts. Research conducted prior to 
2015 indicates that Poles used to declare a relative openness towards this 
group (Olechowski, 2014); however, in the context of the “migration crisis” 
and the rise of anti-Muslim sentiments in recent years, attitudes have radical-
ised and many Chechens have increasingly experienced discrimination, hostile 
attitudes, and even physical assault (Klaus, 2014). Chechens in Poland rely to 
a large extent on social networks within their own ethnic group and build rela-
tionships with other Chechens. With regard to family models, most Chechens 
reproduce traditional, patriarchal, and extended family patterns (Łukasiewicz, 
2011). This is one of the main challenges to integration, along with traditional 
gender roles that, especially in combination with stress, enhance the tenden-
cy to domestic violence in many families, where there is a lack of culturally 
sensitive support measures for victims of such violence (Klaus, 2014; 2016). 
Another key problem is unemployment and discrimination on the labour mar-
ket, along with very poor and unstable housing conditions, where the latter is 
an important factor contributing to the decision to leave Poland altogether 
(Chrzanowska & Czerniejewska, 2015). It must be added that it is mainly 
Chechen women who come into contact with Polish institutions (social sup-
port centres and labour offices) and who have proved effective at organising 
financial support for their families (Łukasiewicz, 2011). The Chechen diaspora 
is organised to some extent, but mostly in the form of informal groups.

5.  Migration and Integration Policy in Poland – 
the Initial Phase

At present, Poland does not have an integrated migration policy document, 
although issues concerning both emigration and immigration are subject to 
attention in strategic programmes and development policies adopted in recent 
years (see also Polityka migracyjna Polski wobec wyzwan´ demograficznych, 2015). 
Various public institutions are responsible for creating operational plans to ad-
dress the needs and potentials of foreigners residing in Poland, as well as to 
ensure their equal treatment. These include especially ministries and public 
service institutions dedicated to managing issues related to the labour market, 
economic development, social policy, healthcare, internal and foreign affairs, 
education, and higher education (Polska jako kraj migracji, 2016).

In 2012 the Polish government adopted a strategic document titled “Polish Mi-
gration Policy – Current State and Postulated Actions”,11 developed by the rep-

11 https://www.mswia.gov.pl/pl/aktualnosci/10149,Rada-Ministrow-przyjela-doku-
ment-Polityka-migracyjna-Polski.html 
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resentatives of an inter-ministerial Committee on Migration,12 where the need 
for opening Poland up to economic migration and creating a more expanded 
and systemic approach to integration was emphasized. Experts noted that the 
document established an implicit dichotomy between those who are linguisti-
cally, culturally, and religiously similar to the majority of Polish society and those 
who are not – with a preference for the first group (Fagasiński, 2014). In 2014 
the Polish government adopted an implementation plan for the Polish migration 
policy document13 but two years later, in October 2016, a new government re-
voked the document altogether. The reasoning for this significant shift in policy 
in official statements was that the migration situation in Poland and Europe had 
changed dramatically and thus a new strategy was required. Work is, however, 
at a very early phase and during a meeting of the Committee on Migration in 
March 2017, the Minister of the Interior and Administration indicated that is-
sues of labour market and public security should be central to the new policy. 
Representatives of the Ministry stressed that the new policy should distinguish 
clearly between economic migrants and refugees, and that strategic actions 
should be implemented concerning economic migration from Ukraine.14

Migration researchers indicate that regardless of implementing a consistent 
migration policy, an effective integration policy is crucial in providing con-
ditions for the independent functioning and equal treatment of foreign res-
idents in the receiving country. Integration is defined ideally as a two-way 
process between immigrants and representatives of the host society, where 
the key dimensions include legal status (e.g. a residence permit and political 
rights), economic status (e.g. access to the labour market), access to insti-
tutions (e.g. healthcare and education), culture (e.g. language skills, knowl-
edge of cultural norms and values, cultural identity, and the like), and social 
relations and spatial relations (e.g. diverse neighbourhood communities vs. 
ethnic enclaves) (Grzymała-Kazłowska, 2008; Biernath, 2008). Researchers 
also acknowledge that the concept of integration has become strongly politi-
cally embedded, and in practice integration policies in European states tend 
to lead to one-way, assimilationist outcomes and aim to preserve the existing 
social order (Grzymała-Kazłowska, 2015). 

12 Prime Minister’s Decree: Zarządzenie nr 12 Prezesa Rady Ministrów z dnia 14 lutego 
2007 r. w sprawie utworzenia Zespołu do Spraw Migracji (z późn. zm.).

13 https://bip.kprm.gov.pl/kpr/form/r1558,Plan-wdrazania-dla-dokumentu-Polityka- 
migracyjna-Polski-stan-obecny-i-postulowan.html, https://emn.gov.pl/esm/aktualnosci/11766, 
Koniec-prac-nad-Planem-wdrazania-do-Polityki-migracyjnej-Polski.html. See also http://biule-
tynmigracyjny.uw.edu.pl/50-grudzien-2014/rozwoj-polityki-migracyjnej-polski-otwarcie-gran-
ic-regulowanie-imigracji-kontrolowa 

14 https://mswia.gov.pl/pl/aktualnosci/15912,Potrzebne-jest-stworzenie-nowej-polity-
ki-migracyjnej.html 
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In 2013 the Polish Ministry of Labour and Social Policy drafted a “Policy on 
the Integration of Foreigners – Assumptions and Guidelines” document, which 
has never actually been in force and has not been assigned operational status. 
Comparative European research conducted within the Migrant Integration 
Policy Index monitoring shows that integrative actions applied by Polish in-
stitutions do not have high efficiency, with the most unfavourable areas for 
the integration of non-EU immigrants in Poland being political participation, 
education, health, and labour market mobility. Although there has been some 
improvement in recent years, “Poland’s integration policies create more obsta-
cles than opportunities for immigrants to fully participate in society, with aver-
age policies compared to the rest of Central Europe”.15 Researchers note that 
although Poland has in recent years adopted some chief EU recommendations 
and good practices (due mainly to the implementation of funding for NGOs), 
integrative actions at the state level have no actual impact on migration flows 
and migrants’ decisions concerning settlement (Górny et al., 2010). 

Research also indicates that integration takes place predominantly at the 
local level, regardless of existing national regulations (Penninx, 2012, cited 
in Matusz-Protasiewicz, 2013, p. 85). European cities are thus fundamen-
tal arenas in the process of an immigrant’s practical adaptation and should 
hence play an important role in developing policies, not only implementing 
those adopted at state level. Due to their actual role, their focus is often more 
pragmatic than politicised (Matusz-Protasiewicz, 2013). In this context, Pol-
ish policy documents are overlooking the fundamental role of local actors 
– including authorities and organisations – in planning and implementing 
strategic integrative actions (Fagasiński, 2014). 

Several challenges may be acknowledged with regard to immigrant integration 
at the local level in Poland. First of all, many foreigners face discrimination 
in various fields (Szulecka, 2013), including the labour market (Wysien´ska 
& Wencel, 2013) and in renting accommodation (Wencel, 2013). This often 
coincides with increasingly negative social attitudes towards immigrants. Sec-
ondly, foreigners have very limited options of participating in public activity 
due to their restricted political rights (Kaz´mierkiewicz & Seges-Frelak, 2013). 
They do, however, have the option of establishing social and cultural organisa-
tions or organising protests, and Vietnamese immigrants are sometimes active 
in this respect (Iglicka & Gmaj, 2015). Researchers stress the need for stability 
and security as a key condition for integration (see e.g. Ager & Strang, 2008, 
cited in Stefan´ska & Szulecka, 2013), and in this context the options of acquir-
ing relatively secure legal status are important (Stefan´ska & Szulecka, 2013). 

15 http://www.mipex.eu/poland 
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6. Integration Policy at the Local Government Level – 
the Case of Warsaw

Warsaw as Poland’s capital city has been experiencing significant growth in 
both internal and external immigration in recent years and thus plays a key role 
in developing and implementing integrative actions. Researchers estimate that 
around 25% of foreign immigrants arriving in Poland reside in Warsaw (Pie-
kut 2012; Winiarska, 2017) and large numbers reside in neighbouring towns 
and districts as well. Rough estimates indicate that foreigners accounted for 
from around 3% to as much as 5% of Warsaw’s population by the end of 2015 
(Winiarska, 2017). The largest groups of non-EU citizens living in Warsaw are 
those most numerous in Poland generally: Ukrainians, Belarussians, citizens of 
the Russian Federation, and the Vietnamese. Warsaw is thus facing questions 
concerning how the local government can influence the integration process 
and what the purpose of this process is, as well as its target groups.

6.1. Individual Integration Programmes for Refugees

Integration policy does not formally fall within the responsibility of local gov-
ernments in Poland, so there is a lack of clear legal basis and additional funding 
for integrative actions. Government assistance in this respect is provided only 
to one group of foreigners: those granted refugee status and subsidiary protec-
tion. This includes an Individual Integration Programme (IIP), which is a gov-
ernment administration programme, but implemented at the local government 
level – in the case of Warsaw by the Warsaw Family Assistance Centre. 

The primary role of the WFAC in this respect is to define the basic needs of for-
eigners granted refugee status and subsidiary protection, as well as their families, 
and provide them with appropriate assistance and support as they adapt to life 
in Poland (but only once they have left the refugee centre). It must be stressed, 
however, that the local government coordinates social support actions, whilst it 
is to a large extent NGOs with expertise in this field that are commissioned to 
provide specialised counselling (see e.g. Frelak, Klaus & Wis´niewski, 2007).

An integration programme may last no more than 12 months.16 The assis-
tance programme includes, apart from access to the labour market and social 
care, various other forms of support:17

16 However, local authorities are undertaking actions to extend this support, for example, 
via the Welcome to Warsaw 2016–2017 project.

17 According to the Act of 12 March 2004 on Social Assistance. See also: Polska jako kraj 
migracji., luty 2016.
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– financial support for basic necessities and Polish language lessons;
– health insurance;
– specialised counselling (psychological, family, and legal);
– information on and assistance in dealing with institutions, including in 

particular employment agencies, the local community, and non-govern-
mental organisations;

– other support measures, if required by the specific integration needs of 
the foreigner and his/her family.

The WFAC is also entitled to apply for housing rental agreements on behalf of 
individuals granted refugee status or subsidiary protection (this applies to dwell-
ing units owned by the Warsaw municipality).18 Up to five dwelling units a year 
are rented through this procedure. It must be stressed, however, that foreigners 
granted refugee status or subsidiary protection are also entitled to apply for the 
rental of municipal housing under generally applicable public housing rules. 
Such actions, although very important, are still insufficient and refugee housing 
conditions remain a major problem in Warsaw. Rental housing is usually of 
poor quality and discriminatory practices occur in granting foreigners access to 
municipal housing (Chrzanowska & Czerniejewska 2015; Klaus, 2013). This 
difficult housing situation has prompted the city of Warsaw to work towards a 
greater accessibility of sheltered housing for refugees. The first sheltered-hous-
ing units were made available in 2011, followed by more in 2014. 

It must be stressed here that Individual Integration Programmes address only 
a very specific and limited group of foreigners and are ineffective in many as-
pects, with much of the criticism raised by experts in recent years still valid 
(see Frelak, Klaus & Wis´niewski, 2007; Frelak & Klaus, 2007; Wencel, 2008; 
Chrzanowska & Czerniejewska, 2015; Klaus, 2017a)19. In many cases support 
is insufficient and in the brief period that it is offered does not lead to practical 
adaptation to Poland and independence regarding language skills, accommo-
dation, and employment (Frelak, Klaus & Wis´niewski, 2007; Górny et. al., 
2017). Moreover, the majority of immigrants to Poland have no access to any 
government support and in this respect local administration should take initi-
ative. We will now provide a brief overview of the types of integrative actions 
undertaken at the local level – in Warsaw – such as expert groups, institutional 
cooperation, and cross-sector partnerships, along with anti-discriminatory pro-
jects and the role of the Plenipotentiary for Equal Treatment. 

18 Resolution LVIII/1751/2009 of the Warsaw City Council of 9 July 2009 on the Rules 
Governing the Rental of Housing Owned by Warsaw (with later changes and amendments).

19 See also: Bystrianin P., Bezdomność i wykluczenie mieszkaniowe uchodźców w War-
szawie (n.d.).
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6.2.  Expert Groups

Warsaw has three dedicated groups in place to handle integration issues. The 
first of these is “The Foreigners, National Minorities and Ethnic Minorities 
Coordination Group”, which comprises the Mayor of Warsaw’s Plenipoten-
tiary for Equal Treatment as the chairperson and representatives of the City 
of Warsaw departments and units. The second is “The Coordination Group 
for Foreigners Granted Refugee Status or Subsidiary Protection”, comprising 
15 representatives of municipal authorities and non-governmental organi-
sations. Additionally, the Warsaw Centre for Socio-Educational Innovation 
and Training has set up a Contact Point and a “Group for the Teaching of 
Foreign Children and Re-emigrants at Warsaw Schools”. The purpose of the 
point and the group is to support teachers and headmasters at schools with 
children of foreign origin, including refugees, immigrants, and Polish repat-
riates (currently, local government schools in Warsaw teach more than 2,000 
children of foreign origin). This group comprises 22 representatives of local 
government and non-governmental organisations. 

6.3.  Plenipotentiary for Equal Treatment and 
Anti-Discrimination Actions

Warsaw’s Plenipotentiary for Equal Treatment is, among others, in charge 
of responding to hate speech and discriminatory incidents and acts against 
culture, beliefs, and religion. In this respect, an important role is played by 
the Warsaw 19115 City Contact Centre: a citywide system which integrates 
several channels of communication with the residents of Warsaw, and ena-
bles them, for instance, to report offensive graffiti. Training courses in equal 
treatment as a standard of customer service have been provided for City of 
Warsaw employees since 2013 and local government officials have attended 
workshops on how to respond to offensive incidents.

An anti-discriminatory clause is included in contracts which the City of 
Warsaw concludes with lessees of business premises who provide services 
to properties owned by the municipality. This clause is designed to protect 
service users against discriminatory practices, as well as to encourage les-
sees to provide their personnel with the appropriate training to ensure their 
familiarity with the notions of discrimination and equal treatment and their 
adherence to this clause when selling products and providing services (such 
as, for example, equal access to places of entertainment).
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6.4.  Institutional Cooperation and 
Cross-Sector Partnerships

The Warsaw municipality cooperates with both public sector institutions and 
NGOs. One of the entities engaged in this cooperation is the Social Dia-
logue Committee of the City of Warsaw for Foreigner Issues. Consisting 
of non-governmental organisations and the City of Warsaw, the Committee 
has been in place since 2012. It is an advisory body working towards solu-
tions facilitating the support, integration, and inclusion of foreigners living in 
Warsaw. However, opinions about the effectiveness of this forum are divided 
(Dudkiewicz & Majewski, 2017).

Nevertheless, non-governmental organisations and civic initiatives are War-
saw’s key partners in the implementation of public objectives. The city coop-
erates with various organisations by providing them with funding and sup-
port for measures aimed at integration and the protection of human rights, 
among other objectives. One of such key long-term projects is the Multicul-
tural Centre in Warsaw (https://centrumwielokulturowe.waw.pl/en/). More-
over, NGOs may engage in open competitive calls for proposals to obtain 
funding from the City of Warsaw for projects involving20:

– legal advice and information on applicable institutional and legal regula-
tions;

– psychological counselling, problem identification, and preventive meas-
ures;

– educational counselling;
– anti-discriminatory counselling;
– support for vulnerable families;
– intercultural and integration counselling;
– occupational counselling;
– intercultural mediations;
– improvement of Polish language competence;
– integrative and multicultural events.

It must be acknowledged that integrative actions in Warsaw rely to a large 
extent on the work of NGOs, where mutual cooperation between the local 
government and organisations has both positive and negative aspects along 
with various challenges. The financing of projects is not related to a system-
atic policy based on a detailed diagnosis. Instead, it is to a large extent short-

20 Information from the City of Warsaw.
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term and reactive in character, focused on multicultural themes rather than 
social policy (Dudkiewicz & Majewski, 2017).

The City of Warsaw has also been a leader of or partner to a number of exter-
nally funded projects developed in cooperation with NGOs. Moreover, it co-
operates with other Polish cities in addressing migration issues. On 30 June 
2017, 12 city mayors (members of the Polish Metropolis Union) signed a 
declaration on cooperation concerning internal and external migration. One 
of the main aims of this cooperation was to develop a positive and accepting 
culture towards immigrants and exchange good practices between local gov-
ernments, national institutions, public and non-governmental sectors, as well 
as businesses and academic and religious organisations and institutions. A 
working group on migration and integration was set up to achieve this aim.

6.5.  Educational Projects 

 The importance of integration measures is also acknowledged in education. 
Publications are available on the website of the Education Department of 
the City of Warsaw to support teachers working with newly arrived refugee 
and immigrant children, including publications prepared by the Education 
Department in cooperation with methodological advisers and non-govern-
mental organisations. These materials also include welcome packages for 
students and parents (in six languages: Polish, English, Russian, Ukrainian, 
Vietnamese, and Chechen). Moreover, the Warsaw education system has 
indicated that one of their priorities is to improve the safety of children and 
young people and to counteract discrimination in schools, which is also rel-
evant in cases of discrimination against immigrant children. Given that the 
rise in anti-immigrant sentiment is an essential barrier to integration, the 
Warsaw municipality prioritises educational and awareness-raising measures 
addressed at children, young people, and adults living in Warsaw, as these 
play a key role in shaping attitudes towards foreigners.

7.  Conclusion – Main Potentials and Challenges of 
Integrative Measures in Warsaw

As migration to Polish cities increases, new challenges and responsibilities 
are emerging for local communities and organisations. There is a need for 
integration initiatives, both in the structural (e.g. economic, institutional, 
educational) and interactional dimension (relations between immigrants 
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and the host society) (Bosswick & Heckmann, 2006, cited in Grzymała-Ka-
złowska, 2016). Despite the absence of legislative solutions and government 
programmes, Warsaw is formulating bottom-up initiatives to prepare its ad-
ministration and local communities for an increased presence of foreign res-
idents. Regrettably, these are mostly ad hoc measures, so-called good prac-
tices, which in most cases are not sufficient; hence it is necessary to develop 
systemic solutions. Indeed, without a sound legal framework, local govern-
ment units will find it difficult to ensure effective integration measures and 
support for immigrants. 

It should be a priority at the national level to define with precision the re-
sponsibilities of local governments and set the level of funding available to 
them. In the meantime, whilst there is a lack of national policy in this respect, 
integrative actions should be done within the competency of Warsaw’s local 
government, which plays a crucial role in implementing the current immi-
grant integration policy. In order for integration to be successful, it is essen-
tial to ensure the coordination of measures taken by public institutions at 
both the central and local government level. Furthermore, Warsaw should 
draw more extensively on the integration knowledge and experience of other 
cities and countries. Important partners should also include local businesses, 
which could support the local government by providing financial backing, as 
well as provide immigrants with access to employment. 

For now, however, local government actions seem incoherent and inactive, 
defined by experts as “passive goodwill” (Korcelli-Olejniczak et al., 2014). An 
analysis of local policy documents addressing diversity in Warsaw has indicat-
ed that “the aspect of ethnic and religious diversity is highlighted in various 
documents which adopt very general and declarative forms. While generic 
statements in policy documents envisage Warsaw as a hospitable city for vis-
itors and new inhabitants, state their support of “diversity” and openness to 
“difference” as such and promote tolerance and equal treatment, the actual 
focus within policy measures is the labour-market driven attraction of in-mi-
grants from other parts of Poland and abroad” (Korcelli-Olejniczak et al., 
2014, p. 26). The cited report states that, apart from creating conditions for 
economy-driven migration, the most compound and expanded part of diver-
sity policy in Warsaw is integration through education (and culture), where 
most activities focus on awareness-raising, tolerance, and social inclusion of 
diverse groups (Korcelli-Olejniczak et al., 2014, p. 15, 19). Warsaw needs a 
coherent strategy for the integration of foreigners, with the underlying as-
sumption that foreigners represent an opportunity, in both economic and so-
cial terms, which the city can capitalise on (Dudkiewicz & Majewski, 2017).

Poland is still to a large extent a transit country; for many foreigners it is only 
a stop-off on their way to other states, where migrant communities are better 

Migrations, Diversiti, Integration...-za tisak.indd   332Migrations, Diversiti, Integration...-za tisak.indd   332 05-Mar-19   2:16:55 AM05-Mar-19   2:16:55 AM



333

Local Perspective on the Practices and Challenges of Migrant Integration: The Case of Warsaw

organised and provide greater support to newcomers. This sense of transience 
and cultural incompatibility, along with language difficulties, are significant 
barriers to integration, especially when new migrants do not have social net-
works that they can rely on. In the case of Ukrainians these barriers seem least 
valid, due to several reasons described earlier, and some of these reasons are 
(to some extent) transforming circular migration patterns into a less temporary 
and more permanent stay. The Polish government’s policies, however, are still 
proving insufficiently supportive for migrants and refugees to decide to settle 
in Poland. These are aspects that need to be addressed in both strategic and 
operational policy development, starting from the local level.
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LOCAL PERSPECTIVE ON THE PRACTICES AND CHALLENGES OF 
MIGRANT INTEGRATION:

THE CASE OF WARSAW

Summary

Poland is currently experiencing a transition with regard to migration trends. For-
eign immigration, perceived until recently as a secondary issue by public admin-
istration, is on the increase. The largest groups of immigrants have traditionally 
included Ukrainians and the Vietnamese, although the country has not experienced 
a significant influx of foreigners arriving from Middle East and African countries. 
At present, Poland has no migration policy document in force and integrative ac-
tions are undertaken mostly by local governments, typically on an ad hoc basis. As 
Poland’s capital city, Warsaw plays a key role in governing diversity and imple-
menting integrative actions. Significant challenges to immigrant integration include 
barriers to settlement and discrimination on the labour and housing market, along 
with a substantial rise in negative attitudes towards foreigners amongst members 
of Polish society. It is mainly this last aspect that is addressed by Warsaw’s local 
government, which prioritises educational and awareness-raising measures. It must 
be acknowledged that this is done in close cooperation with the non-governmental 
sector, where organisations with expertise in relevant fields are commissioned to per-
form many tasks. The main challenge of integrative actions at the local level is that 
these are mostly incoherent measures, which in most cases are not sufficient for the 
actual needs of immigrants. Hence, it is necessary to develop systemic solutions with 
sound, long-term financing. Moreover, in order for integration to be successful, it is 
essential to ensure the coordination of measures taken by public institutions at both 
central and local government level and to ensure the participation of immigrant 
communities in the development of public policies.

Keywords: migration; integration; Warsaw; Poland; policy
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Integration policy may be defined as a “wicked problem”, as 
it is a cross-sectoral issue that concerns the responsibilities 
of various actors. It requires coordination across different 
sectors and tiers of government, with both formal and infor-
mal coordination structures and instruments that can be used 
to facilitate coordinated implementation of policy goals and 
measures. Croatia has only rather recently started to devel-
op its integration policy. Due to a relatively small number of 
migrants, the integration policy is primarily targeted at the 
refugee population. In practice, integration is an inter-depart-
mental task dealt with by different organisations (ministries, 
agencies) at different governmental levels (national, local), and 
it includes their cooperation with various non-state actors. The 
aim of this paper is to examine the recently promoted integra-
tion policy in the light of coordination models and instruments. 
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The paper provides an overview of the types and instruments 
of coordination in the government system and presents the de-
velopment of the Croatian migration and integration policy, its 
institutional setting, and the implementation of integration in 
practice. It also provides a classification and evaluation of the 
coordination instruments in the integration policy.

Keywords: integration, coordination instrument, refugees, pol-
icy, wicked problem

1. Introduction

Unlike a biological organism, whose constituent parts – organs – are firmly 
connected by material composition and connections and which does not re-
quire coordination, in a social system coordination is of the utmost impor-
tance for organisms and/or organisations because their constituent parts are 
not physically connected, but instead consist of individuals and groups linked 
and divided by psychosocial forces. Therefore, the term coordination, refer-
ring to the mutual harmonisation of different activities, has become one of 
the key terms of administrative science and policy research. The need for co-
ordination is particularly evident with regard to policies that involve ‘wicked’ 
problems, such as the integration of migrants and refugees (Scholten, 2011), 
which are characterised by complexity, uncertainty about the effects of policy 
interventions, and strong disagreement on the nature of the problems and 
adequate solutions (Rittel & Webber, 1973). 

Due to its nature, integration policy (i.e. policy directed at the integration or 
settlement of migrants and refugees) is a cross-sectoral issue that concerns the 
responsibilities of various actors at various government levels. Therefore, inte-
gration policy requires coordination across different sectors and tiers of govern-
ment, with both formal and informal coordination structures and instruments 
that may be used to facilitate coordinated implementation of policy goals and 
measures. Integration is not a policy that can develop by virtue of serendipity;1 
it needs to be designed and proper instruments of coordination should be 
developed.

1 The word serendipity was coined by a British nobleman, Sir Horace Walpole, in the mid-
1700s. It originated from an ancient Persian fairy tale “The Three Princes of Serendip”, which 
describes how three traveling princes repeatedly made fortunate discoveries. Walpole coined the 
word serendipity to refer to accidental discoveries (https://www.merriam-webster.com/dictionary/
serendipity).
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Considering its migration profile and historical migration patterns,2 Croatia 
has only rather recently started to develop its integration policy. The integra-
tion policy is still at an early stage of development and largely concentrates 
on the national level of government. Due to a relatively small number of 
migrants, the majority of whom are nationals of countries in the region,3 who 
share a similar historical and institutional heritage with Croatian society, as 
well as similar language and cultural patterns, the integration policy is pri-
marily targeted at the refugee4 population. In practice, refugees are facing 
different challenges with regard to integration into Croatian society, ranging 
from learning the Croatian language to health care, employment, education, 
and accommodation.

Given the above, the aim of this paper is to examine the recently promoted 
Croatian integration policy in the light of coordination models and instru-
ments. This is important for several reasons. First, although there has been 
research into Croatian integration policy (see Tatalović & Jakešević, 2016; 
Jurković & Rajković Iveta, 2016; Lalić Novak & Vukojičić Tomić, 2016) there 
is a lack of analysis that would connect the institutional setting and planned 
outcomes of the policy with the instruments and types of coordination in 

2 During the twentieth century, Croatia was predominantly a country of emigration, with tra-
ditional destinations of North America, Europe, Australia, and South America. After World War II, 
European countries (Germany, Switzerland, and Austria) became the main destinations for Croatian 
work migrants. With political stabilisation and socio-economic recovery at the beginning of the 21st 
century, Croatia is gradually becoming a country of destination for different types of migrants. Today, 
Croatia is at the same time a country of both immigration and emigration; however, the emigration 
trend is prevalent, creating a negative migration balance (DZS, 2014).

3 According to the statistical data of the Ministry of the Interior (available at https://mup.
hr/ministarstvo/dokumenti/statistika), by the end of 2015 only 8,525 third-country nationals with 
permanent residence were registered in Croatia, the majority of whom were citizens of countries 
of the region (5,147 from Bosnia and Herzegovina, 997 from Serbia, 628 from Kosovo, and 597 
from Macedonia). There were also 5,126 permanent residents of the European Economic Area 
(most of whom come from Germany – 1,429 and Slovenia – 1,333). In 2015 a total of 4,518 
third-country nationals and 8,470 EEA nationals with temporary residence were registered. All in 
all, these are just over 26,000 foreigners with registered residences in Croatia. In 2016 there were 
8,107 third-country nationals registered with permanent residence, the majority of whom were 
once more citizens of Bosnia and Herzegovina and Serbia. 

The last census in 2011 showed that the foreign resident population stood at 35,490, 
which accounted for 0.83% of the overall population (4,284,889). This is below the EU-28 
average, as the number of people residing in an EU member state with the citizenship of a 
non-member country stood at 20.7 million on 1 January 2016, which accounted for 4.1 % of the 
EU-28 population. In addition, on 1 January 2016 there were 16.0 million persons living in an 
EU member state whilst simultaneously holding the citizenship of another EU member state 
(see http://ec.europa.eu/eurostat/statistics-explained/index.php/Migration_and_migrant_popu-
lation_statistics. 

4 The term refugee includes persons who have been granted international protection in Croatia 
(asylees and foreigners under subsidiary protection) according to the Law on International and Tempo-
rary Protection (Official Gazette No. 70/2015 and 127/2017; hereinafter: LITP).
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the government system. There is also a lack of scholarly research into “how 
immigration and integration policies are created, operationalized and im-
plemented” (Borkert & Penninx, 2011, p. 10). This paper attempts to take 
a step towards filling that gap. The analysis in the paper is based on policy 
documents, official reports of state institutions and non-governmental or-
ganisations, and personal insights of authors into how the integration system 
operates in Croatia.5

The paper is organised into five sections. The introduction is followed by a 
brief overview of the types and instruments of coordination in the govern-
ment system. The third part provides an overview of the development of the 
Croatian migration and integration policy, the institutional setting, and the 
implementation of integration in practice. In the fourth part coordination 
instruments in the integration policy are classified and evaluated. In the con-
cluding remarks the authors provide proposals for possible improvements of 
the current coordination instruments.

2. Types and Instruments of Coordination in the 
Government System

2.1. Types of Administrative Coordination

In terms of subject matter coordination may be divided into political and 
administrative coordination,6 while in terms of content and manner of de-
cision-making it may be categorised as interest-based or technical coordi-
nation. Political coordination is performed by political bodies (a representa-
tive body, executive bodies). It mostly deals with interest-based issues, and 
interest-based and political coordination partially overlap in this respect, as 
decisions of political bodies, in addition to mostly interest-based elements, 
may also contain some technical elements. It is similar to the differentiation 

5 The authors participated as experts in the project “IPA 2012 FFRAC – Supporting 
Implementation of Integration Policies for Migrants”, implemented by WYG Consultancy and 
Teched Ltd., for the Government Office for Human Rights and Rights of National Minorities. 
The overall aim of the project was to develop a comprehensive framework for improving the 
implementation, monitoring, and evaluation of integration policies in Croatia.

6 Pusić (2007, p. 41) sees administrative coordination as a “system of everyday work link-
ing and guidance of the work of a large number of organizations and people that make up the 
administrative subsystem”. Giljević (2013, pp. 1067–1068) defines administrative coordination 
as a process of harmonisation and adaptation of the decisions and activities of a number of ac-
tors, with a view to attaining a certain goal that cannot be attained by activities of one actor only. 

Migrations, Diversiti, Integration...-za tisak.indd   344Migrations, Diversiti, Integration...-za tisak.indd   344 05-Mar-19   2:16:57 AM05-Mar-19   2:16:57 AM



345

Coordination Instruments in Croatian Integration Policy: Classification, Evaluation, and Proposals for Improvements

between technical and administrative coordination. Administrative coordina-
tion is performed by administrative bodies and usually deals with technical 
issues. However, by analogy, the decisions of administrative bodies within 
the set goals (in other words, in terms of their operationalisation) may also 
contain some interest-based elements. 

Coordination primarily has a political character (as a conflict regulation 
mechanism) in making decisions between alternatives; namely, the distri-
bution of benefits and costs related to specific plans. Political coordina-
tion primarily uses political means and in doing so primarily utilises the 
domination method. Administrative coordination is characterised by the 
planning and implementation of previously adopted measures as rationally 
as possible with regard to the utilisation of existing resources. Its purpose is 
to establish a connection between different activities due to their technical 
interdependence. Political coordination is a prerequisite for administrative 
coordination. An adopted interest-based decision within the administrative 
system is elaborated by means of legal regulations and the administrative 
organisation sees it as a number of technical decisions. In the contempo-
rary world it is no longer possible to define unambiguously, as was previ-
ously the case, the difference between political and administrative coordi-
nation. In practice, the boundaries between these two types of coordination 
have become almost as vague as those between politics and administration 
(Bouckaert, Verhoest & Peters, 2010; Giljević, 2013). Consequently, the 
paper uses the term administrative coordination as a complementary term 
for both types of coordination.

The differentiation between positive and negative coordination was origi-
nally introduced by Fritz W. Scharpf, who used it to describe situations in 
which the plans of one actor imply external impacts for the others or, in other 
words, when costs and benefits are unevenly distributed. Negative coordina-
tion implies primarily bilateral negotiations in which the involved actors ex-
press their disagreement and possibly take the veto position. Consent and/or 
refusal are conditioned exclusively by individual judgments of the costs and 
benefits, due to which negative coordination is primarily a mechanism for 
preventing problems. On the other hand, positive coordination is a mechanism 
whereby problems are resolved efficiently. By means of multilateral negoti-
ations, a decision about the goals and plans of all involved actors is taken in 
an innovative way, by comparing the solution favourable for all of the actors 
(Mayntz & Scharpf, 1975, pp. 145–149). 

The distinction between horizontal and vertical coordination depends on 
the direction pursued in the effort to maintain the unity of the adminis-
trative system. Horizontal coordination ensures the unity of administrative 
organisations at a single hierarchical level within the same territorial unit 
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(municipality, city, county, and central government) or between different 
territorial units located at a single territorial level (local, regional, or cen-
tral). Its purpose is to subordinate the policy objectives of various adminis-
trative organisations to general government policy goals. Vertical coordina-
tion connects different levels of the administrative system (from central to 
local level) to ensure that they function as a whole. The autonomy of local 
self-government units contains strong centrifugal tendencies, which is why 
vertical coordination has many political implications and cannot be viewed 
as an entirely technical task of achieving and preserving the unity of the 
administrative system (Pusić et al., 1988, p. 317; Giljević, 2013; Bouckaert, 
Verhoest & Peters, 2010).

2.2. Instruments of Administrative Coordination

Coordination instruments represent specific activities and structures created 
with a view to improving coordination. They may be divided into two cate-
gories: structural-formal and informal instruments. The basic trait of structur-
al-formal instruments is that they are provided in advance by specific acts of 
the organisation and may be differentiated according to the level of hierar-
chism. The least hierarchical structural form is the liaison officer (boundary 
spanner), inter-organisational groups and the coordinator are in the middle, 
while coordination units and lead organisations that may have all the char-
acteristics of an organisation are the most hierarchical (Alexander, 1995, p. 
117). 

The boundary spanner is the channel for formal communication, interaction, 
and coordination between his or her organisation and other organisation(s). 
Other important functions of the organisation are the collection and process-
ing of information from the environment.

Next in line is the inter-organisational group, which according to the good 
governance model represents quite a frequent structure of inter-organisa-
tional coordination in public administration. It may be also called a working 
group, a task force, or a steering committee. Working groups can be standing 
or ad hoc. A lack of formal powers is frequently stressed as their deficiency; 
in other words, they are not politically strong enough. Their function is im-
portant as a type of an ad hoc network for the transfer of information and the 
harmonisation of the central level with the rest of the territory (Alexander, 
1995, pp. 121-122). In the process of the drafting laws, experts and repre-
sentatives of stakeholders may be appointed as members of expert working 
groups in accordance with applicable legislation or on the basis of a public 
call. Working groups are very common in sectoral coordination (task forces 
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focusing on a particular policy, issue, or programme). According to Alexan-
der (1995, p. 141), the crucial problems of inter-organisational groups are 
low political commitment and insufficient authority to oblige powerful public 
organisations to modify their actions.

The coordinator is an individual whose only or main function is to coordinate 
the activities of an inter-organisational system related to a common project. 
The coordinator has no staff but has the power of persuasion or a certain 
amount of authority. An example of a coordinator is a customer relations 
specialist in human services, also known as a client advocate or an ombuds-
man, whose job is to answer questions, resolve problems, and ensure that all 
clients receive professional service (Brody, 2005, p. 52). 

A coordination unit is an organisation or an organisational unit with the 
single or principal function of coordinating decisions and actions in an in-
ter-organisational system. It usually has its own identity, its own operational 
budget, and its own staff (Alexander, 1995). A coordination unit has no line 
functions nor does it participate in the implementation of coordinated func-
tions (Alexander, 1995). 

The lead organisation, in addition to certain line functions, is responsible 
for coordinating the activities of all other organisations. The success of lead 
organisations in the administrative system depends on the authority the or-
ganisation has in relation to other organisations, as well as on the willingness 
to employ that authority (Alexander, 1995, pp. 177, 183). 

According to Peters (2003), there are five fundamental political processes 
that are involved in coordination, implying the utilisation of various types of 
capacity for government. The sources of capacity for government for coor-
dination purposes are authority, power, bargaining, information, and norms. 
The other dimension of the capacity to coordinate involves mechanisms of 
coordination (hierarchy, market, and networks)7 that are available to govern-
ments in order to achieve greater coordination between programmes. Based 
on these two components, a model of instruments for coordination and so-
cio-political resources in integration policy was created (see Table 1) and this 
will be used as the analytical tool to analyse the instruments of coordination 
in Croatian integration policy.

7 Coordination mechanisms refer to the manner in which an organisation or a social 
group reacts to the pressure of uncertainty, uneasiness caused by a lack of an inner orientation 
of their activities, and unpredictability of expectations with regard to the behaviour of other 
actors (Giljević, 2013).
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Table 1. Model of instruments for coordination and socio-political resources in 
integration policy

Instruments for 
coordination

Socio–political resources

Authority Power Bargaining Information Norms

Informal cooperation – – – + +

Liaison officer – – – + +

Coordinator – + + + +

Working groups – – + + +

Coordination unit + + – + +

Lead organisation + + + + +

Source: authors, based on Peters, 2003; Bouckaert, Verhoest & Peters, 2010; Alexander, 1995.

On the other hand, informal coordination instruments include various relation-
ships of both the members of the organisation and its environment. People 
feel better in these relationships and satisfy their own needs for self-determi-
nation (Katz & Kahn, 1966). Informal cooperation between non-governmen-
tal organisations (NGOs), which form a loosely-coupled network, sees that 
they coordinate their activities mostly implicitly (forums, conferences, public 
campaigns). Chisholm (1988, p. 65) analysed numerous informal channels of 
coordination in his study on a public transportation organisation in the San 
Francisco area. Those informal contacts frequently compensate for the slow-
ness and tardiness of formal contacts. They are also used in situations where 
formal instruments are blocked because of organisational politics.

3. Integration Policy in Croatia

3.1. Migration Profile and Policies

Due to its economic situation and one of the highest unemployment rates 
in the EU, Croatia is still rather unattractive for economic migrants and is 
actually increasing its emigration rates, especially those of highly-skilled la-
bour (Knezović & Grošini, 2017, p. 24). Irregular migration in Croatia is of 
mainly transit character; during the 1990s and 2000s, Croatia was part of the 
so-called Balkan route of irregular migration used for illegal entry into the 
European Union. 

During the conflict in the 1990s, Croatia hosted more than 400,000 refugees 
from Bosnia and Herzegovina. However, it is a relatively new country of 
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asylum for refugees from outside the region, with its first asylum applica-
tion registered in 1997 and first refugee status granted in 2006. Since then, 
more than 350 persons have been granted international protection. Recently, 
Croatia has faced an increase in the number of asylum-seekers, but most of 
them left Croatian territory before the end of the status determination pro-
cess. A similar trend was observed during the migrant/refugee crisis (Septem-
ber 2015–March 2016) when around 650,000 refugees and migrants passed 
through Croatia, but only 22 applied for asylum. Therefore, Croatia is still 
perceived as a transit country, and the huge influx of migrants and refugees 
heading towards western EU member states has not significantly changed its 
migration profile. 

In 2017 Croatia started to fulfil its relocation obligation within the framework 
of the European programme of relocation and resettlement of third-country 
nationals or persons without citizenship (by October 2017 78 persons were 
relocated to Croatia out of a total of 1,583 persons whom Croatia undertook 
to resettle).

The development of a national migration policy was a consequence of con-
ditionality in the process of EU accession (Lalić Novak, 2016), but also, to 
a lesser extent, of the greater importance of the issue of migration at the 
regional, European, and global level (Knezović & Grošini, 2017, p. 210). 
The first strategic document in the field of migration, Migration Policy of 
the Republic of Croatia for the Period 2007–2008, was adopted in July 2007 
(Official Gazette No. 83/07). The migration policy was expected to provide 
the Croatian government with a more comprehensive and sustainable policy 
framework in the area of migration.8

The second strategic document, Migration Policy of the Republic of Croatia 
for the Period 2013–2015 (Official Gazette No. 27/13), was adopted by the 
Croatian Parliament in February 2013, only a few months before Croatia 
accessed the EU. The document focuses on ensuring that migration trends 
have a positive impact on the country’s overall development, especially in the 
field of economy. It aims to increase the efficiency of state administration 
and ensure good coordination between its various bodies in order to respond 
adequately to the challenges of migration. The migration policy establishes 
measures to be implemented in the following areas: visa policy, the status of 
foreign nationals, the acquisition of Croatian citizenship, asylum, integration 

8 The main objective was to establish a systematic and comprehensive approach to migra-
tion issues by means of a transparent and effective system of administration of regular migration; 
a fair and contemporary system of compensation claims which derive from forced migration; and 
a clear, transparent, and effective system of control and prevention of illegal migration.
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policy, irregular migration, and the Croatian diaspora.9 The integration poli-
cy measures will be elaborated further in the following chapter.

3.2. Development of an Integration Policy

According to the Migration Policy of the Republic of Croatia for the Period 
2013–2015, it was “very important to continuously implement the measure 
which secures, with the aim of preventing discriminatory practices and atti-
tudes towards immigrants in the economic, social and cultural life, the right 
to an equal status in relation to Croatian citizens, with a focus towards ac-
quiring citizenship”. Within this aim, the importance of a partnership with 
civil society and the private sector was recognised. 

Among the proposed measures, the majority were more technical in nature10 
and only two were directed towards integration itself: a) activities aimed at 
raising public awareness – through the media, public campaigns, and hu-
man rights education – of the various aspects and cause-effect phenomena 
of migrations as a precondition for the prevention of xenophobia, prejudice, 
and negative attitudes towards foreigners, and b) the implementation of a 
Croatian language curriculum for persons above 15 years of age, at the level 
of all counties. No additional budget was planned for those measures, as it 
was envisaged that their implementation would be carried out by competent 
authorities in their budget items, within regular activities.

As part of the measures prescribed by the migration policy, in April 2013 
the government appointed the president (Head of the Government’s Office 
for Human Rights and Rights of National Minorities) and members of the 
Standing Committee for the Implementation of the Integration of Foreign-
ers into Croatian Society (representatives of Ministries of Education; Health; 
Social Policy, Labour and Employment; Construction (and Physical Plan-
ning); the Interior; Foreign Affairs; Regional Development and European 

9 The migration policy does not regulate the area of migration by means of a holistic ap-
proach. The policy was not formulated as a component of a long-term, strategic development plan 
of Croatia; the policy goals were not clear enough nor were the deadlines that were set for their 
achievement. Clarity was also lacking with regard to progress indicators within the set deadlines, 
as well as quantitative and qualitative indicators of the expected results.

10 E.g. drafting proposals for the appointment of the Standing Committee for the Imple-
mentation of the Integration of Foreigners into Croatian Society; the appointment of the Work-
ing Group for the Operational Implementation of the Tasks of the Standing Committee for the 
Implementation of the Integration of Foreigners into Croatian Society; and an action plan for 
removing obstacles to the exercise of rights in the field of integration based on an analysis of the 
problems encountered in this area.
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Union Funds; and the State Office for Croats outside the Republic of Croa-
tia). In 2014, the Standing Committee was extended by the appointment of 
representatives from the State Office for Reconstruction and Housing and 
from the Office for NGOs of the Government of the Republic of Croatia. 

In the first half of 2013, a working group of the standing committee was set 
up, which drew up the Action Plan to Remove Barriers to the Realization of Cer-
tain Rights in the Field of Integration of Foreigners for the Period 2013–2015.11 
In both the action plan and in the activities of the Standing Committee, 
an emphasis was placed largely on the integration of refugees as the most 
vulnerable group of foreigners. The Standing Committee is responsible for 
monitoring the implementation of the action plan, while the Office for Hu-
man Rights and National Minorities coordinates the work of all ministries, 
NGOs, and other bodies involved in the integration of refugees. 

The envisaged measures for the integration of migrants were aimed at ensur-
ing their equal status in economic, social, and cultural life vis-à-vis Croatian 
citizens. Special emphasis was placed on the area of   education, employment, 
housing, and the prevention of discriminatory procedures and behaviour to-
wards foreigners. The need for active cooperation was recognised between 
all competent state administration bodies and local and regional self-gov-
ernment units responsible for the implementation of the integration policy. 
The action plan measures also included proactive policies and campaigns to 
promote and protect human rights, equal treatment, and diversity.

The Working Group for the Operative Implementation of the Tasks of the 
Permanent Commission for the Implementation of the Integration of For-
eigners into Croatian Society, with the support of the Office for Human 
Rights and the Rights of National Minorities, developed a Guide for the In-
tegration of Foreigners into Croatian Society in 2015. The guide contains basic 
information on Croatia and an overview of the rights that foreigners have in 
the areas of   social welfare, health care, education, work and employment, 
and housing.

In 2017, the Working Group, currently comprising permanent representa-
tives of the relevant ministries, central state offices, the Government Of-
fice for NGOs, the Croatian Employment Service, representatives of NGOs 
(Croatian Red Cross and the Centre for Peace Studies), and international 
and other organisations directly involved in working with refugees (the Insti-

11 Action Plan to Remove Barriers to the Realization of Certain Rights in the Field of Inte-
gration of Foreigners for the Period 2013–2015, retrieved from https://pravamanjina.gov.hr/User 
DocsImages/arhiva/30092013/Akcijski%20plan%20za%20uklanjanje%20prepreka%20u%20
ostvarivanju%20pojedinih%20prava%20u%20podru%C4%8Dju%20integracije%20stranaca%20
za%20razdoblje%20od%202013%20do%202015%20godine.pdf 
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tute for Migration and Ethnicity, the Jesuit Refugee Service, and UNHCR) 
prepared the Action Plan for the Integration of Persons Granted International 
Protection for the Period 2017–2019.12 The government adopted the action 
plan in November 2017.

The new action plan is devoted entirely to the integration of refugees and 
it explicitly mentions “the particular vulnerability of persons who have been 
granted international protection and the aim is to provide them with assis-
tance and protection”. It covers seven areas of integration: social welfare and 
health care, housing, language learning and education, employment, interna-
tional cooperation, inter-agency cooperation, and awareness raising. Goals 
have been set for each area and the action plan defines concrete measures, 
bodies in charge, deadlines, funding, and result indicators for each goal. 

3.3. Institutional Setting

Integration of refugees in Croatia is trans-sectorial and includes measures 
in several areas, to be implemented by different government ministries and 
agencies.

The coordination body responsible for integration is the Office for Human 
Rights and the Rights of National Minorities of the Government of the Re-
public of Croatia. Their authority stems from article 76 of the LITP which 
stipulates that the Office “shall coordinate the work of all ministries, NGOs 
and other bodies who participate in the procedure of integrating asylees or 
foreigners under subsidiary protection into society”.

The main body for the overall implementation of asylum policy is the Min-
istry of the Interior. According to the LITP, the Ministry is responsible for 
assistance in one’s integration into society, which includes the drawing up a 
plan of integration for refugees in view of their individual needs, knowledge, 
abilities and skills; providing assistance to refugees for the realisation of this 
plan; and supervising the implementation of the plan. 

Other ministries and agencies are involved in exercising rights provided to 
refugees pursuant to the LITP: the right to social welfare is within the compe-
tence of the Ministry of Demographics, the Family, Youth and Social Policy; 
the Ministry of Health assumes the costs of health care provided to refugees; 
the Ministry of Science and Education is in charge of exercising the right to 

12 Action Plan for the Integration of Persons Granted International Protection for the Period 
2017 to 2019, retrieved from https://pravamanjina.gov.hr/UserDocsImages/dokumenti/AKCI-
JSKI%20PLAN%20ZA%20INTEGRACIJU%202017-2019.pdf
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education and assumes the costs of Croatian language, history, and culture 
courses for purposes of integration into Croatian society; the Central State 
Office for Reconstruction and Housing is responsible for providing facilities 
to accommodate refugees who have been granted the right to accommoda-
tion. Other ministries and agencies included in the development of the in-
tegration policy are the Ministry of Economy, Entrepreneurship and Crafts, 
the Ministry of Labour and the Pension System, the Ministry of Culture, the 
Ministry of Regional Development and EU Funds, the Government Office 
for NGOs, and the State Office for Croats Abroad.

International organisations, first and foremost the UNHCR, play an important 
role in monitoring the implementation of the integration policy and relevant 
legislation (in accordance with the Refugee Convention that stipulates a range 
of socio-economic and legal rights required for successful integration: the UN-
HCR assists the government and local authorities in the integration of refu-
gees and provides financial support to NGOs that offer assistance to refugees). 

Many NGOs (the Croatian Red Cross, the Jesuit Refugee Centre, the Croa-
tian Law Centre, the Centre for Peace Studies, Are You Syrious? and the like) 
provide a range of services and various forms of assistance to refugees: Croa-
tian language and cultural orientation courses, legal advice on exercising rights 
and obligations, assistance in contacting state institutions and public services, 
psychological support to victims of torture, and many more. NGO activities 
complement the measures and activities implemented by state actors, some-
times in partnership with state institutions or in mutual partnerships.

3.4. Rights of Refugees and Integration in Practice

Pursuant to the LITP, the rights of refugees encompass their stay, family 
reunification, accommodation, work, health care, education, freedom of re-
ligion, legal aid, social welfare, assistance with integration into society, own-
ership of property pursuant to the Convention Relating to the Status of Ref-
ugees of 1951, and the acquisition of Croatian citizenship, pursuant to the 
regulations on the acquisition of citizenship (see more in Lalić Novak, 2016). 

However, in practice, refugees experience a range of problems in exercising 
those rights, especially with regard to learning the Croatian language, em-
ployment, health care, education, and accommodation. No official Croatian 
language course was held from 2011 to June 2015. In 2015 only four people 
completed the beginner language course, while others left either the course 
or their place of residence (HPC, 2016). In 2016 a single course was held, 
lasting 70 hours, and no money was secured for the remainder of the pro-
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gramme (Pučki pravobranitelj, 2017). A 70-hour course is not sufficient to 
learn Croatian and many refugees had difficulty following the lessons, espe-
cially those who were less educated or illiterate, and those who did not speak 
English, in which the lessons took place. Due to their insufficient knowledge 
of Croatian, refugees have difficulty communicating with institutions when 
exercising their right to social welfare and health care. The lack of language 
knowledge is also an obstacle to employment, and many refugees are un-
employed (HPC, 2016). In terms of health care access, there is a problem 
with insufficient information about refugee rights: the costs of medical treat-
ment for refugees are assumed directly by the Ministry of Health but health 
centres are frequently underinformed about this, so problems arise in prac-
tice. Therefore, some doctors are reluctant to provide refugees with medi-
cal treatment (Pučki pravobranitelj, 2017). There are also problems with the 
enrolment of refugees in higher education institutions, because the software 
categorises candidates into Croatian and foreign citizens, so foreigners are 
required to pay tuition fees (unlike Croatian citizens) or to submit the results 
of the state school-leaving examination, as are Croatian citizens. Children 
who are not Croatian citizens do not have the right to scholarships (HPC, 
2016). Following an initial two-year period during which the state assumes 
the cost of their accommodation, refugees very often have no possibility of 
finding and paying for accommodation independently. The lives of both fam-
ilies with children and single refugees are frequently endangered after their 
right to accommodation expires, and they face a greater risk of homelessness.

4. Classification and Evaluation of Types and 
Instruments of Coordination in Croatian 
Integration Policy 

There are many difficulties involved in achieving proper coordination in the 
highly fragmented and pluralistic Croatian public administration system, 
which lacks integrative government capacity, strategic planning, and priori-
tisation of developed consultative mechanisms. Overall, coordination involv-
ing line ministries at both the political and technical level is lacking, as well 
as a dialogue between central and local government (Giljević, 2017). Signifi-
cant areas of policy in Croatia require greater capacity for coordination than 
is presently in place. The weakening of vertical links (coordination) within 
the administrative system leads to a significant reduction of administrative 
capacity. There are no sufficient instruments for vertical coordination in the 
Croatian public administration system, and the lack of coordination was 
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compensated for by arbitrary, ad hoc political interventions (Koprić, 2017). 
This general situation in Croatian public administration has also influenced 
the coordination of the integration policy. 

Instruments for coordination and socio-political resources in Croatian inte-
gration policy are presented in Table 2. 

Table 2. Instruments for coordination and socio-political resources in Croatian 
integration policy13

Instruments for coordination

Socio-political resources

A
ut

ho
ri

ty

P
ow

er

B
ar

ga
in

in
g

In
fo

rm
at
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n

N
or

m
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Loosely-coupled network of NGOs (informal cooper-
ation)13 – – – + +

Civil servant from the Ministry of the Interior (liaison 
officer)

– – – + +

Croatian Red Cross employee (coordinator) – – + + +

Standing Committee for the Implementation of the In-
tegration of Foreigners into Croatian Society (working 
group)

+ + + + –

Working Group for the Operative Implementation of 
the Tasks of the Permanent Commission for the Imple-
mentation of the Integration of Foreigners into Croa-
tian Society (working group)

– – + + +

International organisations – UNHCR (coordination 
unit)

– + + + +

Office for Human Rights and the Rights of National 
Minorities of the Government of the Republic of Croa-
tia (lead organisation)

+ – – – +

Source: authors’ analysis

13 The role of the loosely-coupled network of NGOs in the development of an inter-or-
ganisational field in integration policy in Croatia is vital. The influence of public administration 
field logic on the acceptance of the rules of integration is important; however, the activities and 
interests of different NGOs participating in the field are also growing increasingly important, 
creating pressure on public administration to accommodate their behaviour (see more about 
inter-organisational field Lalić Novak, 2013).
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The civil servant from the Ministry of the Interior represents a liaison officer. 
The liaison officer lacks authority and power, as liaison officers usually do. 
The possibility of bargaining is also missing because the Croatian civil service 
is very hierarchical and there is no “equality among the actors so that each 
will have to give something in order to achieve his/her policy goals” (Peters, 
2003, p. 15). The task of coordination is only related to the liaison officer’s 
functional role in the Ministry of the Interior. However, the liaison officer 
has information about refugees because the Ministry of the Interior is the 
nerve centre for the majority of tasks related to the integration of refugees in 
Croatia. The liaison officer is devoted to the protection of refugees. 

The employee of the Croatian Red Cross (CRC) in charge of the integration 
of foreigners has the role of coordinator. The CRC employee is in direct con-
tact with refugees and their main function is to provide refugees with the sup-
port and guidance, as well as to contact various administrative organisations 
and NGOs with regard to the issue of integration (informal coordination). 
The coordinator (just like the liaison officer) lacks authority and power; how-
ever, he or she has the ability to bargain because the CRC, as an NGO, is less 
hierarchically organised than the ministries. The coordinator is devoted to 
the protection of refugees, and norms of trust and solidarity are present. The 
coordinator also has information about refugees because they are in constant 
contact with refugees, helping them solve problems in exercising their rights. 

The Standing Committee for the Implementation of the Integration of For-
eigners into Croatian Society has the role of a working group. The committee 
comprises state officials from central state administration bodies. It is stipu-
lated that the committee meet at least twice a year.14 Given the high status 
of its members, the committee has the requisite authority and is politically 
strong enough (in terms of power) to push powerful civil state administration 
bodies to modify their actions. The committee may be considered an ad hoc 
network for the transfer of information between different organisations. Be-
cause it consists of large number of state officials appointed by their organi-
sations, there are no shared beliefs and norms of trust and solidarity. 

The Working Group for the Operative Implementation of the Tasks of the 
Permanent Commission for the Implementation of the Integration of For-
eigners into Croatian Society consists of stakeholders (members of central 
state administration bodies and non-governmental organisations). The work-
ing group lacks authority and power, as do most working groups.

14 Report on the work of the Standing Committee for the Implementation of the Integ-
ration of Foreigners into Croatian Society retrieved from https://vlada.gov.hr/UserDocsImages//
Sjednice/2016/28%20sjednica%20Vlade//28%20-%2028.pdf
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The Office for Human Rights and the Rights of National Minorities of the 
Government of the Republic of Croatia is the lead organisation in the coor-
dination of the integration policy of refugees in Croatia. The office lacks the 
administrative capacity for the task of coordinating integration because only 
a few civil servants from the office deal with the issue of the integration of ref-
ugees. The office lacks political importance because it is headed by a senior 
civil servant who has no bargaining resources. Civil servants from the office 
are devoted to the protection of refugees, norms of trust and solidarity are 
present, and they have vital information considering their placement within 
the government and contacts with the Office of the Prime Minister. 

The UNHCR has the role of a coordinating unit, with certain powers over 
government officials and servants, even though it lacks formal authority. The 
UNHCR monitors and assists the government and the local authorities in 
the implementation of the integration policy, and these activities provide it 
with relevant information and bargaining possibilities. UNHCR employees 
all share norms of solidarity and are devoted to the protection of refugees. 

The last instrument of coordination in Croatian integration policy is the 
network of NGOs (the Croatian Red Cross, the Jesuit Refugee Centre, the 
Croatian Law Centre, the Centre for Peace Studies, and Are You Syrious?), 
which act as partnership organisations. They are loosely coupled and their 
main function is to coordinate actions within the inter-organisational system 
of the integration of refugees in Croatia. The network of NGOs is informal 
and thus lacks authority. Its strength is maximal flexibility, as they can easily 
adapt to the situation in the field. NGOs have some power over public ad-
ministration; the media follow their activities, and so they have some influ-
ence on public organisations. The network has norms of trust and solidarity 
and widely disseminates information about the integration of refugees. 

The analysis has shown that developed model of instruments for coordination 
and socio-political resources in integration policy can be used as an adequate 
analytical tool for a deeper understanding of coordination in integration pol-
icy, but also in other public policies and programmes.

5.  Conclusion

Despite the development of a legal and institutional framework, the results 
of MIPEX (2015) research show the integration policy in Croatia to be only 
halfway favourable, with an overall grade of 43/100. This places Croatia in 
the 30th place out of the 38 countries encompassed by the study. Research 
has shown that, although legislation in the field of asylum and migration was 
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aligned with the EU acquis on Croatian accession to the EU, its implemen-
tation is vague. It is made difficult for migrants to exercise certain rights such 
as the right to permanent residence, the right to acquire Croatian citizen-
ship, the right to family reunion, and the like. Future policies and funds need 
to address the areas missing in its current integration strategies: work-related 
language courses, access to vocational training and study grants, targeted ed-
ucation support for children in addition to language learning, health entitle-
ments/access and a migrant health plan, avoidance of discrimination against 
non-EU citizens, and political participation.15

The inefficiency of integration policies in practice is also partly the result of 
poor inter-sectoral cooperation between the competent institutions and the 
local communities and NGOs, the academic community and, generally, pro-
fessionals who are involved in integration (Institute for Migration and Ethnic 
Studies, 2016).

The capacity of the Croatian government to coordinate the integration policy 
is still in statu nascendi. The formulation and implementation of an integra-
tion policy involves different governmental levels and agencies, as well as in-
teractions between public authorities, NGOs, and private organisations. The 
question is how different public authorities with limited tasks, competences, 
and resources can solve the problem of the integration of refugees – a prob-
lem that cuts across the boundaries of governmental levels and functional 
jurisdictions. The coordination achieved by means of voluntary and sponta-
neous action of public organisations and/or NGOs in the integration of ref-
ugees is not sufficient. It is highly unlikely that adequate coordination might 
stem from the mostly voluntary actions of NGOs (see Hanf, 1987, p. 14.). 

Informal and voluntary instruments of refugee integration are based mostly 
on interior motives to help, and personal sacrifice mostly on part of NGO 
employees and some street-level bureaucrats. They are bypassing standard 
procedures by finding street-level bureaucrats willing to provide services. The 
main problem is viability, because the integration of refugees in Croatia gen-
erally relies on several persons. What is missing is a systematic approach, and 
depending just on informal and voluntary instruments may be considered 
depending on serendipity in the coordination of Croatian integration policy. 
Therefore, deliberate coordination is a prerequisite to managing the interde-
pendencies of the integration policy, which should be developed by design 
and not by serendipity. 

15 The Migrant Integration Policy Index (MIPEX) is a reference guide and a fully inter-
active tool for the assessment, comparison, and advancement of integration policies. It measures 
the state of development of integration policies, thus providing a review of integration policies 
in various countries. See http://www.mipex.eu/croatia. 
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The coordination of the integration policy can be improved by introducing 
several measures: encouraging partnerships between public organisations and 
NGOs, combining and mutually supplementing formal and informal instru-
ments of coordination, developing a holistic approach to integration, devel-
oping an information system to monitor the progress of the implementation 
of integration measures, and better coordination of existing programmes.
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COORDINATION INSTRUMENTS IN CROATIAN INTEGRATION 
POLICY: CLASSIFICATION, EVALUATION, AND 

PROPOSALS FOR IMPROVEMENTS

Summary 

The key question addressed in this paper is that of connecting the institutional set-
ting and planned outcomes of the integration policy with the instruments and types 
of coordination in the government system. Integration policy may be defined as a 
“wicked problem”, as it is a cross-sectoral issue that concerns the responsibilities of 
various actors. Integration is not a policy that can develop serendipitously; it needs 
to be designed and proper instruments of coordination should be developed. It re-
quires coordination across different sectors and tiers of government, with both formal 
and informal coordination structures and instruments that can be used to facilitate 
coordinated implementation of policy goals and measures. Croatia has only rather 
recently started to develop its integration policy. Due to a relatively small number 
of migrants, the integration policy is primarily targeted at the refugee population. 
In practice, integration is an inter-departmental task dealt with by different organ-
isations (ministries, agencies) at different governmental levels (national, local) and 
includes their cooperation with different non-state actors. This is very challenging 
in the highly fragmented and pluralistic Croatian public administration system, 
which lacks integrative government capacity, strategic planning, and prioritisation 
of developed consultative mechanisms. The paper analyses the recently promoted 
Croatian integration policy in the light of coordination models and instruments. It 
provides an overview of the types and instruments of coordination in the government 
system and presents the development of the Croatian migration and integration 
policy, its institutional setting, and the implementation of integration in practice. 
Finally, it provides a classification and evaluation of the coordination instruments 
in the integration policy.

Keywords: integration; coordination instrument; refugees; policy; wicked problem
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1. Introduction1

For a long time, the Czech Republic (CR) was not forced to solve problems 
of migrant integration and associated phenomena precisely because of its 
transit character. Migration and integration policy came to the fore in po-
litical decisions and social discourse in the context of the migration crisis. 
Because of the activities that the CR performs with regard to migrants at 
the state, local, and EU level, this paper attempts to analyse migration and 
integration policy, especially towards migrants in the CR. 

We believe integration policy towards migrants to be affected by two princi-
pal factors: a) the CR is a small transit country without an external Schengen 
border, and b) historical experience (especially the country’s communist 
past) supports a very restrictive attitude towards migrants, which is subse-
quently reflected in integration policies towards migrants and the attitudes 
of civil society. The character of integration policy should be classified with 
regard to rules for granting citizenship. The paper’s main claim is that the 
CR has mitigated its restrictive migration and integration policy because 
of its accession to the EU, and has done so by harmonising Czech legisla-
tion with European law. In this context, the CR has reformed its migration 
policy rather than integration policies towards migrants. The CR used an 
individual-based approach to migrants in its integration policy. However, 
the current migration situation in Europe has forced the CR to become 
more active and to refine the rules governing the integration of immigrants 
at the local level. The hypothesis of the paper is that the migration crisis 
has accelerated updates and changes to the integration policy in the CR, 
while at the local level changes have not been observed to work in practice 
(this paper would like to identify the main problems). In the long term, it 
is necessary to take into account social resistance, historical traditions, and 
cultural assimilation as indispensable elements of migrant integration. In-
tegration policies aimed at migrants fail mainly because primary activities 
are realised by the central authorities of the CR; the local level is passive or 
simply performs its assigned tasks. Non-profit organisations are the most 
active participants in the integration policy and perform the activities of 
local actors in many respects. From a chronological viewpoint, the analysis 
will cover the period 1993–2015 and demonstrate whether the migrant in-
tegration policy has been functional or not. The analysis will be conducted 
at three levels: local, national, and that of the EU. The theoretical tool is 

1 This paper is the result of Metropolitan University Prague Research Project No. 57-02 
“Territorial Studies, Economics, International Relations” (2017), based on a grant from the Insti-
tutional Fund for the Long-Term Strategic Development of Research Organisations.
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the Europeanisation theory, which can explain the extent to which Euro-
pean law is implemented at the state level, as well as in subnational units. 
This theory helps verify the second hypothesis; i.e., the CR has implement-
ed a more active integration policy because the huge migration wave was 
interpreted as a potential danger rather than because of the pressure of 
European law.

2. Europeanisation

The theory of Europeanisation is dynamic theoretical concept, which is very 
popular in the CR and a range of other countries (Cabada & Hloušek, 2009; 
Hloušek & Pitrová, 2009; Radaelli, 2003; Schmidt & Radaelli, 2004). This 
concept, which is actively used by political science and other social sciences, 
defines the relationship between the European Union (EU) and the political 
systems of EU member states (at all levels: policy, politics, and polity). It may 
be said that many analyses has focused on expressions of Europeanisation in 
member states, predominantly after the biggest enlargement in a relatively 
short period of time. There has been intensive research on the topic of Eu-
ropeanisation but it is impossible to arrive at a clear consensus on how this 
concept may be perceived. In this paper Europeanisation is seen as a two-
way process (both top-down and bottom-up) (Fink-Hafner & Lajh, 2003, p. 
19; Hloušek & Pitrová, 2009, p. 35). Europeanisation is a) the expression of 
pressure from the EU, which leads to a change in the behaviour of actors at 
the state level and lower sub-state units (see Börzel, 2005) and b) pressure 
which comes from the state as a unit that does not accept Europeanisation 
automatically or smoothly. The state may either be an active participant that 
has adapted to the process of Europeanisation or it is reluctant to accept its 
effects. 

Europeanisation will be seen as a process, a notional place of impact of 
national or social interests, and as the pressure of the EU to transmit Eu-
ropean values. The process of interaction does not always lead to a consen-
sus between European interests and the interests of member states. Two 
specific areas (the EU area and state area) meet and become connected in 
the process of Europeanisation. It is possible to talk about areas of over-
lapping interests of different character. This paper concentrates mostly on 
the area of polity. The polity analysis will be studied in relation to political 
institutions and their adaptation and transformation with regard to Euro-
peanisation. Institutional changes under the pressure of Europeanisation 
will be analysed. 
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3. Migration and Integration Policy of the Czech 
Republic 

Czech migration policy has undergone a long evolution. Until the end of the 
1980s migration and integration policies were influenced by communism and 
it is impossible to say that these two policies were developed democratically 
and openly.2 Migration to the country has changed dramatically over the 
last twenty or so years. The CR has ceased to be a purely transit country; 
following its entry into the Schengen system it has become a final migrant 
destination. In particular, entry and pre-accession preparations of the CR led 
to the adoption of a series of measures which approximated Czech legislation 
to European law. Despite several years of development, it cannot be said 
that CR integration policy fully complies with foreigners and the reality of 
European legislation. For logical and analytical reasons the following text is 
divided into two main parts. The first part presents the development of mi-
gration and integration policy (these policies are closely connected in Czech 
reality), while the second part will analyse how migration and integration 
policies currently function at the state and local level.

From a chronological viewpoint, the text will be divided into time periods 
derived from publications that deal with migration and integration policy 
(see Baršová & Barša, 2005, pp. 221–226; Kušniráková & Čižinský, 2011, p. 
498). There are six periods: 1990–1995, 1996–1999, 1999–2004, 2005–2007, 
2008–2014, and the latest one, which has been affected by the migration 
crisis: from 2015 onwards.

The first period (1990–1995) is known as liberal and may be defined as laissez 
faire. After 1990 the CR returned to a group of open and transforming states 
aiming to adopt democracy. There was a coexistence of old rules from the 
communist era3 with new adjustments that needed to be adopted, for instance, 
the Convention on the Status of Refugees. Opening up to the world made 
it necessary for the country to adopt the Act No. 216/1990 Coll. on Travel 
Documents and Traveling Abroad. The CR was a transit state, but many ref-
ugees from Western Balkan countries and migrants from the post-Soviet area 

2 Migration and integration policies were very strict because migration was connected with 
special permission. Central state authorities issued permission for traveling abroad and migration 
across borders was severely restricted and strictly controlled (see more Jílek, 2010).

3 Specifically, it was law no. 68/1965 Coll., the stay of foreigners on the territory of the 
Czechoslovak Socialist Republic; and two decrees: Interior Ministry 69/1965 Coll., which issued 
detailed rules on the stay of foreigners on the territory of the Czechoslovak Socialist Republic; 
Interior Ministry Decree no. 2/1949 Sb., restoration of the visa requirement in relations with 
France.
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arrived in the CR to stay.4 The legislation reacted to this reality and started 
to regulate entry and stay in the CR. In 1992 a Law5 was passed which aimed 
to record incoming foreigners and control illegal immigration or violation of 
laws by foreigners. The state began to watch foreigners’ length of stay more 
closely and set rules for long- and short-term stay and regulated the rules of 
visa policy. On the one hand, the Czech Republic was open to migrants; on 
the other hand, rules on how to acquire Czech citizenship and permanent 
residence were very strict. According to the law,6 a foreigner could obtain 
a permanent residence permit only in the case of family reunification or in 
humanitarian cases (Baršová & Barša, 2005, pp. 221–222).

The second, restrictive, period (1996–1999) was characterised by a gradual 
tightening of the rules of migration policy of the Czech Republic. Two rea-
sons have been identified: 1) a national economic crisis in 1997–1998, which 
brought about increased unemployment and fears of a growing number of 
immigrants, and 2) the intent of the Czech Republic to join the EU and the 
associated need to harmonise Czech legislation with EU regulations.

These were the main reasons that the second period involved a series of 
changes which led to stricter rules for foreigners. The question is whether 
these changes may be interpreted in the context of Europeanisation or that 
of globalisation. The pressure from the EU was not as huge as the influx 
of migrants, mostly from Western Balkan countries and post-Soviet areas. 
Europeanisation grew more prominent at the end of this period because of 
the pressure of the EU and the intent of the Czech Republic to join the EU, 
which had been a crucial aim since the end of communism. At the end of 
the 1990s, Europeanisation was a sign of consistency. The EU wanted en-
largement and the Czech Republic was interested in joining the EU, with a 
number of changes to its migration and integration policy. In any case, the 
Czech Republic continued its strict policy towards migrants seeking inte-
gration. The Law on Residence of Foreigners in the Czech Republic7 and 
Act no. 325/1999 Sb., on Asylum were very restrictive but brought about 
fundamental changes in comparison with the previous law no. 123/1992 Coll. 
(Baršová & Barša, 2005, pp. 223–224). Foreigners were granted the oppor-
tunity to obtain permanent residence status if they had lived in the Czech 
Republic for over 10 years, which had not been the case under the previous 

4 Migrants to the Czech Republic came mainly from Ukraine, Russia, and Vietnam after 

1993 (Bartoňová, 2002, p. 71–72).
5 Law no. 123/1992 Coll., the Residence of Foreign Nationals in ČSFR. 
6 See §7 Law no. 123/1992 Coll., the Residence of Foreign Nation’s in ČSFR.
7 Law no. 326/1999 Sb., the residence of foreign nationals CR.
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law (123/1992). At the same time, the Foreigners’ Residence Act introduced 
a rule which complicated the access of foreigners to the Czech Republic. A 
foreigner’s request for a visa or residence permit had to be completed not in 
the Czech Republic, but at an embassy outside of the country. In the context 
of Europeanisation, Czech legislation reacted to European standards of asy-
lum and visa policy. The Asylum Act brought about new terminology in this 
area and has been implementing the Dublin Convention and the London res-
olutions to this Act within the framework of the harmonisation of Czech law 
with that of the European Union (Dohnalová, 2012, pp. 41–43). The law is 
still valid today; however, it has undergone a total of 51 changes since 1999.8 

During the first and the second period, the CR did not create a coherent and 
logical migration and integration policy. Mostly external influences may be 
observed as opposed to the internal will (of the state) to implement a set of 
legislation regarding migration and integration policy. Attempts to correct or 
partially fill gaps in the legislation may be observed during these periods. The 
process of Europeanisation is connected with the harmonisation of Czech 
law with European standards that were created in this period (Bauerová, 
2016).

The third period (1999–2004) stood for convergence, and not only in the 
area of migration and integration policy. This was the first time that the CR 
had formulated a more complex integration policy. The pressure of the EU 
was highly apparent and the Czech government implemented and award-
ed projects in the area of data collection and research on the integration 
of immigrants.9 Underlying data formed the basis for the first integration 
strategy. The Czech Government Resolution of 1999 began issuing regular 
concepts for the integration of migrants.10 The Commission for Integration 
and associations for the promotion and awareness of immigrants were creat-
ed at the level of the Ministry of the Interior (Baršová & Barša, 2005, p. 233), 
while legislative activity was more conceptual. This was reflected in two doc-
uments, the first of which is titled “Principles of Integration of Foreigners in 
the Czech Republic” and consists of fifteen principles that emphasize equal 

8 The latest change will apply from 1st June 2017.
9 The CR had to harmonise visa duty with a special group of states because of harmonisa-

tion with European standards. In 2000 a visa requirement was introduced for citizens of Russia, 
Ukraine, and Belarus and a visa-free agreement was abolished with Kyrgyzstan, Moldova, Ka-
zakhstan, and Turkmenistan (Bartoňová, 2002, p. 76). 

10 Government Resolution dated July 7, 1999 no. 689. The first conception was adopted 
in 2000; conceptions are updated every five years. Concepts are an expression of a more syste-
matic approach to integration policy. The term conception is used to refer to koncepce in Czech. 
It is used in this sense throughout the text.
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access for all foreigners and the active approach of the government towards 
the integration of immigrants in the Czech Republic. These principles also 
promote the integration of foreigners into the majority society (Czech Gov-
ernment, 1999). The second document, titled “Conception of Integration of 
Foreigners in the CR”, promotes the integration of foreigners as individuals 
(Czech Government, 1999), refers to respect for all cultures, but also to the 
authority of the Czech legal order (Baršová & Barša, 2005, pp. 233–236). 

In spite of EU pressure, the CR had the ambition to be the main arbiter in in-
tegration policy and this reality was connected with a very strong effort to as-
similate foreigners. At the same time, the CR slowly started to transfer com-
petencies in integration policy to local public authorities. Authorities were 
created at the district level for the integration of foreigners in 2001 (there 
were 73 offices in regional smaller cities and three offices in Prague, Brno, 
and Ostrava) (Czech Government, 2003). However, this was not a very suc-
cessful local initiative, because these districts were closed in 2002. This was a 
reflection of an unsystematic approach and the inability of the state reacting 
to top-down Europeanisation. The complex of district authorities did not suit 
EU regional policy. Under the pressure of the EU, the CR created a set of 
regional authorities. The reality showed that local authorities did not devel-
op a systematic integration of foreigners, mainly because the ministry level 
was the main actor which centralises and develops the agenda of integration 
policy. The central authority does not possess insider knowledge of the local 
problems of foreigners and the local authority does not have enough power. 
It was mostly accession to the EU in 2004 that brought about strengthened 
cooperation with regional authorities11 and with mayors of regular munici-
palities and municipalities with extended powers. The main activities of local 
municipalities were lectures on the status of foreigners in the region. 

Since the beginning there have been fundamental problems associated with 
the integration of migrants at the local level. The state has not adopted a law 
imposing an obligation on local authorities to deal with migrant integration 
issues. As a result, there has been great inequality in approaches to migrant 
integration. The issue of integration has not been addressed, nor, have a spe-
cial adviser or trade unions been recruited to help foreigners to integrate.12 
The primary problem has been the language barrier, often because local bod-
ies have been unable to communicate with foreigners in a language other 
than Czech. At the local level, the Ministry of Interior has been cooperating 

11 Regional offices were replaced by a system of district offices in 2002.
12 The group of active cities includes Pilsen, Brno, Prague, Karlovy Vary, and Pardubice. 

These cities are interesting in terms of concept implementation. 
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with universities mostly in the field of integration of foreigners or preparing 
language courses for foreigners. Pre-accession talks forced the Czech Repub-
lic to rethink its relationship with foreigners. In addition, the social problems 
of foreign citizens were becoming increasingly apparent, which was why the 
CR decided to combine the issue of migrants with social aspects and trans-
ferred the agenda of migration and integration policies from the Ministry of 
the Interior to the Ministry of Labour and Social Affairs (effective from 1 
January 2004). The latter ministry cooperated with private companies and 
awarded a contract for a special study to identify the main problems of for-
eigners living in the Czech Republic (Gabal, 2004). A Commission of the 
Ministry of Labour and Social Affairs for Integration was created as the de-
ciding body for migrant integration. This commission represented various so-
cietal interests because its members were representatives of the government, 
academia, non-governmental organisations, associations of foreigners, trade 
unions, associations of regions and the Unions of Towns and Municipalities 
of the Czech Republic (Czech Government, 2003).

At the end of this period, the Czech Republic intensified its activities in the 
area of migration and integration policy. Two main reasons may be observed, 
the first of which was a relatively large increase in the number of foreigners in 
the Czech Republic. In 2002, foreigners accounted for 1.8% of the popula-
tion, while in mid-2005 this had already increased to 2.5% (Czech Statistical 
Office, 2016b). The second reason lay in new Czech migration and integra-
tion policies, which were a result of EU pressure. The proactive approach of 
the state was also a result of the opportunity to absorb funds from the five 
funds provided by the EU.13 In 2003, the government policy on migration 
of foreigners was created (Czech Government, 2003a), which referred to 
the country’s involvement in the European integration process. Namely, the 
Czech Republic was committed to addressing migration policy at all levels.14 
The state responded to the document titled “Common Basic Principles for 
Immigrant Integration Policy in the EU”, drafted by the Council of the EU 
(Council of the EU, 2004). In practical terms, the document was very gen-
eral and did not provide any new solutions in the area of migration policy of 
the Czech Republic. A more active approach to foreigners was reflected by 

13 Fund 1: EQUAL Community Initiative Programme – II. round programme INTI – Pi-
lot Fund 2: Project on Integration of Third-Country Nationals, Fund 3: the European Refugee 
Fund, Fund 4: Operational Programme Human Resources Development and Fund 5: the Single 
Programming Document for Objective 3 of NUTS 2 Prague (see more Czech Government, 
2003).

14 Civil society, non-government organisations, state institutions, and cooperation with 
OSN and EU
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the project “Selection of Qualified Foreign Workers”, created by the Ministry 
of Labour and Social Affairs. This project was meant to support immigrants 
with high qualifications. The advantage of the project was that skilled work-
ers could apply for permanent residence after three years of residence in the 
CR. On the other hand, there were some disadvantages: the state did not 
help them find employment nor did it assist them with visa applications. At 
first sight, the number of potential applicants was very limited and the num-
ber of applications for admission to the programme eventually turned out to 
be very low. The project itself clearly showed restrictive features, significantly 
limiting the number of successful applicants.15

In spite of the (more) active attitude of the state in this period, some prob-
lems can be identified. The first conception of migrant integration did not 
clearly state the goal of integration policy and how the integration of mi-
grants would be operationalised. It was more than clear that the CR was still 
very strict in its migration policy. There was no division of labour and it was 
unclear which activities were to be performed by the state and which by oth-
er actors. The first migrant integration programme showed the fundamental 
role of local authorities; however, there was no special law or order that obli-
gated those authorities to deal with integration.

The fourth period is called neoliberal and encompassed the period 2004–
2007/2008. This was a period of significant economic growth and low un-
employment. A labour shortage was offset by imports of lower-skilled labour 
from abroad, mainly from eastern parts of Europe, using employment agen-
cies. With accession to the EU and the Schengen Area (21 December 2007), 
the Czech Republic ceased to be a transit country and became a target coun-
try (Czech Government, 2004). The Czech Republic was therefore aware of 
the need to revise the concept of immigrant integration and address issues 
related to social integration. However, the problem was that the country had 
not completed its migration policy nor had it clearly stated the goals of its 
integration policy (Czech Government, 2004). The Czech Republic was at 
the imaginary beginning of a long process that was not feasible without fun-
damental changes in both the legislative and non-legislative area. At the same 
time, it had not been determined when the concept would be completed. 
First of all, the government formulated the main areas of integration policy 
in the new concept (adopted in 2005). It was identified that the successful 
integration of foreigners included requirements in the following areas: Czech 

15 There were 3,500 foreigners who joined the project (1,806 participants and 1,700 
family members) (Ministry of Labour and Social Affairs, 2010).
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language skills (spoken production at level B116); economic self-sufficiency 
(foreigners must annually obtain confirmation of the duration of employment 
and renewal of employment); orientation in society (the CR only planned to 
issue a general brochure with basic information about the country); and re-
lations between foreigners and the majority society (the problem of negative 
attitudes towards migrants in the CR, as well as the role of NGOs, mu-
nicipalities, and regions) (Czech Government, 2005). The question was the 
measurability of these values because not all could be expressed in concrete 
terms. In addition, the development of all areas was at the initial stage and 
the question was how the issue would continue to develop after 2005. 

In subsequent years, it became clear that the state authorities were aware 
of the need to refine the partial integration policy. The state evaluated the 
changes and adjustments, and acknowledged weaknesses, especially in the 
area of social assistance. The year 2008 saw a reform of the concept of the in-
tegration of foreigners in the CR. One change was the transfer of the migrant 
integration agenda from the Ministry of Labour and Social Affairs to the 
Ministry of the Interior (Ministry of the Interior, 2015).17 Another change 
was necessary to connect the integration of migrants with the active role of 
the local population, who would need to accept foreigners. The active par-
ticipation of NGOs clearly showed that social aspects were absent from the 
integration of foreigners.18 Moreover, individual aspects of integration were 
often solved in a very unsystematic manner because each ministerial depart-
ment formulated its own strategy for integration. The state formulated the 
challenge of creating a coherent integration policy and a long-term frame-
work for the integration of foreigners was developed later in 2006. However, 
this was not a legislative regulation that would amend the regulation activ-
ities of local actors in the field of integration. The law did not require local 
actors to address the issue of migration and integration of foreigners; instead 
the text contained only a general call for cooperation to be developed at the 
local level. 

EU membership was connected with a strong pressure to reform migration 
and integration policy. This could be seen in 2007, when a law on the entry 

16 The language level is in accordance with the Common European Framework of Refe-
rence for Languages – CERF. 

17 The issues and agenda of migrants and foreigners had started to be interpreted as a 
security problem. The connection between integration and migration policy and security issues 
emerged on accession to the Schengen Area in 2007.

18 One of the reasons for this was the transfer of the migrant integration agenda to the 
Ministry of the Interior. Because the integration agenda was mostly connected with security, 
social aspects had taken a back seat. 
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and residence of foreigners came into force. During the period of economic 
crisis, the CR grew more careful in relation to migrants. One example of this 
was the Green Card Project, initiated by the Ministry of Industry in 2007. 
The Czech Republic wanted qualified workers from abroad, but the econom-
ic crisis postponed the start of the project by two years. Moreover, the dupli-
cation of CR and EU activities became apparent. In the same period, the EU 
had adopted the Blue Card Directive, which was related to the employment 
of qualified foreign workers and thus the Green Card Project became redun-
dant (Dohnalová, 2012, pp. 44–45).

Different activities or passive attitudes could be seen at the local level. Sig-
nificant activity could only be observed in Prague, Brno, and Pilsen, where 
bodies for the integration of foreigners were created. A working group for 
the integration of foreigners was founded in the south of the country and 
teaching programmes for ethnic minorities were realised in Karlovy Vary and 
Ústí nad Labem. The reason why the integration policy was only practised 
in a few places was determined by the number of foreigners.19 The passivity 
of local authorities was caused by the significant underfunding of this policy. 
Twenty million CZK were invested in 2004, compared with only 12 million 
CZK in 2005 (see Czech Government, 2004). Despite efforts to change the 
Agenda for Foreigner Integration, there were still rules that made it difficult 
to integrate foreigners. Foreigners were unable to change employers, even 
after 20 years of continuous work in the country. Work permits had to be 
renewed annually and had a strong anti-integration connotation. In addition, 
the Ministry of the Interior had once again become the main actor in man-
aging integration policy (Government Resolution, 2008), which steered the 
emphasis away from the social aspects of integration. NGOs in particular 
criticised the change openly (Dohnalová, 2012, pp. 45–46). 

The neo-restrictive period (2008–2013/2014) led to the transformation of mi-
gration and integration policy of the Czech Republic because of the econom-
ic crisis. The reality of the crisis reduced the number of jobs and therefore the 
Czech Republic also introduced a more restrictive policy to reduce the num-
bers of immigrants. The Czech Republic defended these restrictive steps in 
an effort to protect the employment of Czech citizens. Moreover, foreigners 
were found to be connected with crime (for example economic crime, drug 
crime, and illegal crossing of the state border) (Czech Government, 2009; 
Kušniráková & Čižinský, 2011, p. 498). 

19 Foreigners tend to concentrate in certain geographical areas; most live in Prague, the 
Karlovy Vary Region, and the Moravian-Silesian Region (see more Czech Statistical Office, 2014).
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Earlier periods (mostly 1999–2007) had opened up and liberalised Czech mi-
gration and integration policy to bring it closer to European standards. The 
process of Europeanisation was positive. Internally, the CR had no reason 
to strictly refuse the “European” reality of integration and migration policy. 
However, the post-2008 period, which was connected with the economic 
crisis and a larger wave of migration to Europe as a result of the Arab Spring, 
showed a gradual shift away from Europeanisation in the area of migration 
and integration policy.20 This would culminate in particular after 2015. Laws 
proposed in the past were not accepted; for instance, rules on health insur-
ance for foreigners and Czech language methodology were not accepted. 
There were only a few positive changes; a case in point was an amendment 
to the Education Act on Primary Education, which stipulated that the costs 
would be covered (even in secondary education) for all children, regardless of 
whether they had obtained permission to stay in the CR. At the end of 2008, 
local authorities started to tackle emergency projects at the municipal level. 
The problem was that the local level was able to respond to ad hoc situations, 
but long-term activity was not realised.

In particular, restrictive or very general laws prevailed. For example, Govern-
ment Resolution No. 1205/2009 of 16 September 2009 limited foreigners’ 
options to apply for a long-term visa (in excess of 90 days), not only because 
of the economic crisis but also because of corruption problems at embassies 
in Ukraine or Vietnam. A new law on language rules was accepted, stipulat-
ing that in order to qualify for permanent residence, it was necessary to know 
Czech at level A1. This is a relatively low threshold and in the long term poor 
language skills often reduce the likelihood of foreigners integrating into soci-
ety and the labour market. It became clear that foreigners should learn some 
basic information about the CR before entering the country and schemes be-
gan to be introduced in foreign consulates (Pořízek, 2010). Czech legislation 
had to respond to the Visa Code, a regulation of the European Parliament 
and of the Council of EU, and to harmonise visa procedures. First of all, 
Czech legislation reacted and implemented (on 5 April 2010) the Visa Code 
to Czech law. January 1 2011 saw the entry into force of an amendment to 
Act No. 326/1999 Coll., on the Stay of Foreigners in the Czech Republic. 
The amendment tightened conditions for foreigners, who had to indicate 
the purpose of their business as the reason for their stay, mainly due to the 
increase in immigration companies. There was a change in the conditions 
of travel health insurance for foreigners and the introduction of biometric 

20 Even the reality of the Arab Spring has not brought about significant changes to the 
national composition of the Czech Republic. According to the census results (2011), “Czech 
Republic remains nationally rather homogeneous” (Czech Statistical Office, 2014). 
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ID cards for foreigners. January 1 2011 also saw the entry into force of an 
amendment to Act No. 325/1999 Coll., on Asylum, also mainly due to the 
implementation of newly adopted EU legislation. The link between migra-
tion and integration policies is reflected in two documents, namely the up-
dated “Concept for the Integration of Foreigners Living Together – 2011” 
(Ministry of Interior, 2011) and the procedure for the implementation of 
the updated “Concept of Immigrant Integration – Living Together in 2012” 
(Czech Government, 2016). From the integration perspective, the establish-
ment of a system of centres for the integration of foreigners in the CR was 
highly successful. Centres were founded in regions in 2009. These centres 
provide counselling for foreigners and courses to help them integrate in the 
CR (Dohnalová, 2012, pp. 46–49). The centres were established and con-
tinued to operate with financial support from the EU. The activities of the 
centres declined after 2015 because financial support from the EU became 
unavailable (see below). In addition, it should be noted that the volume of 
programmes offered in each region varies; i.e., the level and the frequency of 
services is not the same. 

The most recent period, since 2015, reflects a clear influence of the migration 
crisis. Persons from third countries outside the EU have been newly included 
in integration projects, as well as persons enjoying international protection. 
In earlier periods these groups were addressed in other policy documents. 
The CR is aware that the number of foreigners is growing.21 It is evident 
that most foreigners have the intention of acquiring permanent seating and 
acquiring citizenship in the country. This may be explained as a consequence 
of the adoption of new Law No. 186/2013, which recognises dual citizenship. 
Furthermore, the CR has adopted a law that grants equal rights in education 
to all, without distinction on the basis of their country of origin. The integra-
tion of foreigners is faced with many problems, which, inter alia, arise from 
the fact that there are thirty times as many foreigners living in the country 
than in 1989.22 Since 2002, when the CR completed the pre-accession pro-
cess, there has been a gradual increase in the number of foreigners migrating 
to the Czech Republic. Especially since 2004, there has been a significant 
increase in the number of immigrants due to the favourable economic situa-
tion and labour shortages. The CR attracted foreigners mainly due to labour 
migration in the neoliberal period mentioned above. This growth culminated 

21 There were 254,294 foreigners living in the Czech Republic in 2004; 278,312 in 2005; 
321,456 in 2006; 392,315 in 2007; and one year after the accession to the Schengen Area (2008) 
there were 437,765 (Czech Statistical Office, 2014).

22 According to the Czech Statistical Office (2016c), 10,564,900 people live in the Czech 
Republic (30 June 2016), about 4.5 % of whom are foreigners. 
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in 2008, in part also as a result of CR entry into the Schengen Area on 21 
December, 2007. In the following years, especially 2009 and 2010, there was 
a decline in the migration of foreigners to the CR because of the economic 
crisis and stricter rules regarding CR migration policy. It has also been pos-
sible to observe a partial increase in the number of immigrants since 2015. 
The year 2015 is associated with the early European migration crisis and a 
growing number of immigrants in all EU countries. On 30 June 2016, the CR 
recorded 107,614 legal immigrants from Ukraine (almost 22.5% of all immi-
grants in the country), among other countries of origin: Slovakia (21.8%), 
Vietnam (12%), Russia (7.4%), Germany (4.4%), Poland (4.2%), and Bulgar-
ia (2.4%) (Czech Statistical Office, 2016a). A special group included those 
applying for international protection. The number of asylum-seekers has 
increased since 2014 in comparison with the years before.23 However, this 
shows that, despite the increase in the number of asylum-seekers, the CR is 
not a target country for immigrants, but rather a transit country (Ministry 
of the Interior, 2016). Nevertheless, the CR has tightened rules for the inte-
gration of migrants. Additionally, immigrants from Africa and Syria are not 
heading to the Czech Republic. The national composition of migrants has 
not changed.

Unwillingness to adapt to European rules was seen in 2015, when the Czech 
Republic refused to accept a quota system under which the country would 
have been required to accept the first 797 immigrants from Italy, 531 from 
Greece, and 525 people from outside the EU (European Commission, 
2015). Following the adoption of the second implementation package, the 
CR would have had to accept a total of 2,978 immigrants. On the issue of 
the adoption of quotas, the Czech Republic did not side with Slovakia, which 
filed a lawsuit against quotas. The main argument for not siding with Slova-
kia was that the CR did not want to lose its position within the EU (CT24 
Czech television, 2015, September 23). Despite the number determined by 
the quota (1,591 immigrants), the CR stood up to this European Council 
decision very carefully.24 The migration crisis showed both legal and practical 
unpreparedness for a greater influx of migrants.

23 The largest number of applicants for international protection (11,400) was recorded in 
2003, followed by 5,459 in 2004; 4,021 in 2005; 3,016 in 2006; 833 in 2010; 707 in 2013; 1,525 
in 2015; and 1,273 in 2016 (Ministry of the Interior, 2017).

24 In February 2016, the Czech Republic decided to accept the first 20 foreigners from 
Greece and Italy under the quota system. However, only seven Syrians were cleared for entry, 
while the remaining immigrants were refused entry because of a lack of confirmation of their 
identity. Of the seven immigrants who were cleared for entry, only four arrived in the Czech 
Republic. The other three left Greece because they disagreed with their relocation to the Czech 
Republic (Parlamentnilisty, 2016).
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In the area of integration policy, a number of problems have persisted for 
a long time. The Czech Republic essentially seeks to assimilate foreigners 
and the general public also prefers this model. The effort to assimilate new 
citizens is clear from the very definition of integration policies. “The aim of 
the integration policy in relation to migration is to promote the integration of 
foreigners into society, to achieve peaceful coexistence with foreigners, avoid 
creating negative social phenomena and to ensure the protection of the rights 
and security of all inhabitants of the Czech Republic.“ (Czech Government, 
2016). Therefore, integration policies should take into account the specifici-
ties of particular groups of foreigners. The weaknesses and difficulties of the 
integration policy are reflected in the Migration Manifesto of 2015 (Konsor-
cium nevládních organizací pracujících s migranty v ČR, 2015), which basically 
identifies the main weaknesses of the integration of migrants. The manifesto 
highlights the failure to comply with laws within the deadline, e.g. in residen-
tial settlement documents under Law 326/1999 on the Residence of Foreign-
ers, or in application for international protection. It is only possible to apply 
for a visa within the first 90 days in the CR. Integration does not begin with 
the entry of migrants to the CR, but only once international protection has 
been granted. Local levels play a major role but only Prague and the South 
Moravian region have their own concept of the integration of migrants. The 
system of integration is clearly centralised and activities in the integration 
policy are initiated by the Ministry of the Interior. Integration projects are 
intended only for people from third countries, not for EU citizens and those 
without residence permits.

The main objectives of integration are good language skills, which still need 
to be no higher than level A1 to acquire permanent residence (see above).
The local authorities should play a key role in integration policy. For this rea-
son, the position of regional coordinator was established. The problem is that 
coordinators do not have the competence for full performance. The strongest 
integration actors are centres for the integration of foreigners, which use sup-
port of non-profit organisations and work in cooperation with cities. As has 
already been noted, the CR did not allocate enough money for the centres 
to operate. Moreover, there are still disparities at the local level. Emergency 
projects have been replaced by integration projects, which are funded by 
the Ministry of the Interior. However, these projects only undertake only a 
narrow scope of jobs. They have only been implemented in five cities (Pilsen, 
Hradec Kralove, Pardubice, Teplice and Prague Libuš) and only in ten mu-
nicipalities. Local actors and non-profit organisations are actively involved 
in the integration of migrants, but their activities are related only to regions 
where large numbers of foreigners are concentrated. Activities are realised 
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mostly in Prague because more than half of the migrants live in Prague or in 
the Central Bohemia Region (Drbohlav, 2011, p. 405). 

The most recent period, connected with the migration wave, showed that 
migration and integration policy did not work in practice and pointed to 
legislative gaps. These troubles are connected with pressure from the EU 
to accept quotas for migrants on the one hand, and with strong nationalism 
and populism in Czech society on the other. Interest in Europeanisation in 
the area of migration and integration policy either does not exist or is very 
low. The Czech political elite prefer their own “state” interests. In practice, 
this means greater pressure on the assimilation of migrants and the effort to 
connect migrants with security threats.

4. Conclusion

The Czech Republic was a transit state for a long time and troubles con-
nected with migrants and integration policy were interpreted as important. 
In reality, however, migration and integration policy were relegated to sec-
ond-class status. The issue of migration and migrants has been securitised 
by the political elites, and civil society has perceived migration and the po-
tential integration of migrants very negatively, particularly in recent years. 
The restrictive nature of migratory and integration policies is a characteristic 
feature that has been strengthened considerably after 2015. The current in-
tegration policy displays a fear of differences and imposes the condition of 
absolute assimilation in an effort to integrate migrants. The implied effort is 
stronger as the EU faces a growing migration wave. One reason for this re-
strictive position is the country’s historical “inexperience” with migrants and 
the differences that are typical for the Czech Republic for most of the second 
half of the 20th century. 

In spite of Europeanisation, three main periods can be observed. The first 
period (1989–1996) is connected with the post-communist period, when the 
CR adapted to the reality of an international system. The position with re-
gard to migrants was quite passive and for the most part adaptation to in-
ternational rules can be observed. Later, the state filed an application to join 
the EU. In the second period (1996–2010), the state initiated harmonisation 
with European law and all the rules were tightened. The CR implemented the 
Dublin Convention, the London Resolution, and all the resolutions that led 
to accession to the Schengen Area. In this period, the CR was an obedient 
state that implemented all the EU legislation into its national laws. Greater 
attention was paid to migration than to integration policy. Integration pol-
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icy was developed after the year 2000 because of the pressure of the EU. 
However, many problems have persisted until today (see below). The third 
period, post 2010, is connected with de-Europeanisation; CR ceases to be an 
obedient member state.

If we summarise the process of Europeanisation, in 1993 the Czech Republic 
retained strict rules allowing permanent settlement in its territory. The main 
motive for this was a) the arrival of migrants, first from the post-Soviet area 
(Ukraine and Belarus in particular) and the Western Balkans, and subse-
quently from Vietnam, and b) economic crises (in the late 1990s and at the 
end of the 2010s). Currently, although there are migrants from other regions 
(the Middle East and Africa) in the Czech Republic, their number is in fact 
negligible. 

Pre-accession talks and accession to the EU and to the Schengen Area result-
ed in greater acceptance of European law. However, a number of changes 
were made at a late stage or did not work in practice. There has been no 
Europeanisation of migration and integration policies since 2015. The Czech 
Republic rejected the long-term and short-term instruments of both policies. 
The quota system was refused as was the case in the other Visegrad countries. 
The migration crisis has brought about increased public interest and greater 
activity of migrant integration policy-makers. This is not a manifestation of 
Europeanisation (top-down) but of the state defending its own interests.

A special feature is the involvement of local authorities in migration and, in 
particular, integration policies. History has shown that in the past there was 
no need to address the issue of foreigners at the local level. The central au-
thorities played a key role. Decentralisation only took place after 1996, when 
the Czech Republic created a system of regional authorities under pressure 
from the EU. Their activities are limited and the Ministry of the Interior (and 
previously the Ministry of Labour and Social Affairs) remains the decisive 
arbiter of integration and migration policy. The strong position of the central 
authorities stems from the fact that local authorities have no legal obligation 
to implement integration policy in practice. This is a paradoxical situation. 
The state recognises the crucial role of local authorities in the integration 
of foreigners, but at the same time does not delegate sufficient powers or 
finances to the local authorities. The financial requirement of the integration 
policy is another weakness. After 2004, the CR started to absorb financial 
support from European funds. Europeanisation of migrant integration (cou-
pled with EU financial support) led, amongst other things, to the creation of 
a network of regional integration centres. Since 2015, the state has not been 
allocating sufficient funds for these to function and the role of integration 
centres has weakened. Other actors of integration policy are non-profit or-
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ganisations. These organisations are quite active but overall their activity is 
connected mostly to Prague, where most foreigners are concentrated. This is 
one of the main problems: the CR is quite homogenous and most foreigners 
are concentrated in a few places (Prague and the Central Bohemian Region). 
Other regions do not feel the need to be active in integration policy.

It is impossible to say that the integration policy is working well. Integration 
problems are still present, for example: persistent legislative shortcomings, 
foreigners have no right to vote at the local level, a place of residence can only 
be obtained after five years of residence in the CR, and it is only possible to 
apply for citizenship after ten years of permanent settlement in the country. 
Another problem is the health insurance system for foreigners who have not 
yet become part of the public health insurance system. Yet another long-term 
problem is the cultural resistance of society, which requires cultural assim-
ilation. The local level is the most passive and only becomes active when it 
performs assigned tasks arising from the activities of the Interior Ministry.

The most recent period (mostly post 2015) has meant that the CR itself 
feels the need to create a better-functioning integration policy. In the future, 
however, the state must overcome all its past troubles. It is necessary for the 
most part to develop cooperation with local authorities and implement an in-
tegration policy that would harmonise the coexistence of the majority society 
and foreign nationals.
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icie [Preliminary data published by the Directorate of the Foreign Police] [Re-

Migrations, Diversiti, Integration...-za tisak.indd   381Migrations, Diversiti, Integration...-za tisak.indd   381 05-Mar-19   2:17:03 AM05-Mar-19   2:17:03 AM



382

Helena Bauerová

port]. Retrieved from https://www.czso.cz/documents/11292/45942355/1606_
c01t13.pdf/0d16a67f-f228-49f7-bd2c-aa1d8c671182?version=1.0 

Czech Statistical Office (2016b). Cizinci 2016 [Foreigners 2016] [Report]. Retrieved 
from https://www.czso.cz/csu/cizinci/cizinci-pocet-cizincu 

Czech Statistical Office (2016c). Foreigners by type of residence and sex [Statis-
tics]. Retrieved from https://www.czso.cz/csu/cizinci/predbezne-udaje-zverejno-
vane-rs-cp 

Dohnalová, E. (2012). Úvod do sociální práce s migranty [Introduction to social work 
with migrants]. Olomouc, Czech Republic: Caritas.

Drbohlav, D. (2011). Imigrace a integrace cizincuμ v Česku: několik zastavení na cestě 
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THE CZECH REPUBLIC AND THE REALITY OF MIGRANT 
INTEGRATION POLICY IN THE CONTEXT OF EUROPEAN 

INTEGRATION

Summary

This study has confirmed that the Czech Republic (CR) is an example of a state 
whose integration and migration policy is very restrictive. Its integration and migra-
tion policies have been influenced mainly by migratory flows, economic crises, and 
European integration. In terms of Europeanisation, it is obvious that the CR carried 
out fundamental reform in the area of integration and migration policy under the 
influence of the EU. The implementation of rules in practice has been inadequate. 
The Czech Republic has recognised and identified the weaknesses of both policies 
but has not eliminated these weaknesses in practice. The main weakness lies in the 
fact that both policies are heavily centralised. Local authorities and NGOs do not 
have sufficient powers and financial resources; moreover, local authorities have no 
legal obligation to participate in integration. There is a disparity between regions 
resulting from the unequal concentration of foreigners. A long-term problem is the 
cultural resistance of society and the requirement for foreigners to assimilate into 
mainstream society. The migration crisis has increased state activity in the area of 
migration and integration policy. This is not a manifestation of Europeanisation, 
but a defence of state interests.

Keywords: Czech Republic; migration policy; integration policy; Europeanisation, 
migration crisis
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Some EU countries have been migrant destinations for a long 
time, while others have lost a considerable part of their pop-
ulation since their accession. Hungary belongs to the latter. 
Large numbers of immigrants have not been arriving here 
since the end of the wars in former Yugoslavia. In 2015 Hun-
gary was strongly affected by mass migration, mainly because 
of its geographical location. Mass migration strongly influ-
enced politics as the decision-maker and public administra-
tion as the executor of political decisions. Both the decisions 
and the policy-makers have been strongly criticised for taking 
a different approach to the situation compared with many oth-
er European countries. The Hungarian government’s priority 
was to reduce or stop mass migration and they used political, 
legal, and physical instruments selected for this purpose. This 
study does not aim to judge whether they are right or wrong.
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1.  Introduction: Political and Legal Background
To understand the situation regarding mass migration in Hungary, it is nec-
essary to be familiar with the political and social background. A question 
of primary importance is the official government policy with regard to the 
migration issue. The official political will represented by the government is 
to control and prevent illegal migration, as well as to control legal migration. 
The tables show the number of asylum-seekers1 arriving in Hungary in re-
cent years.

Table 1. Changes in the number of asylum-seekers arriving in Hungary 2014–2015

2014 2015 Change Change 
in %

Total number of registered asylum-seekers 42,777 177,135 134,358 314.09%

European 21,865 25,170 3,305 15.12%

Non-European 20,912 151,965 131,053 626.69%

Share of Europeans in total number of 
registered asylum-seekers in % 51.11% 14.21%  16.89%

Share of non-Europeans in total number of 
registered asylum-seekers in % 48.89% 85.79%  -16.89%

Table 2. Changes in the number of asylum-seekers arriving in Hungary 2015–2016

 2015 2016 Change
Change 

in %

Total number of registered asylum-seekers 177,135 29,432 -147,703 -83.38%

European 25,170 635 -24,535 -97.48%

Non-European 151,965 28,797 -123,168 -81.05%

Share of Europeans in total number of 
registered asylum-seekers in % 14.21% 2.16%   

Share of non-Europeans in total number of 
registered asylum-seekers in % 85.79% 97.86%   

Source: Table 1 and 2 have been prepared by the author using official data provided by the Hun-
garian Immigration and Asylum Office. The data have been retrieved from the official site of 
the Hungarian Immigration and Asylum Office: http://www.bmbah.hu/index.php?option=com_
k2&view=item&layout=item&id=492&Itemid=1259&lang=en#

1 Asylum: legal grounds for staying in the territory of Hungary and simultaneous protec-
tion against refoulment, expulsion, and extradition; definition by  Legislative Act No. LXXX of 
2007 on Asylum, Art. 2., point c).
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In 2015 the total number of asylum-seekers (177,135) more than tripled in 
comparison with 2014 (42,777). The higher number itself made the govern-
ment act but the manner in which most of these people arrived in the country 
influenced the government’s policy even more. The result of these measures 
may also be seen in 2016, if we consider only the number of migrants arriving 
in the country (29,432).

Before we proceed, the term illegal migration should be defined. Considering 
the number of migrants in 2015 and 2016, it is important to stress that most 
had no intention of staying in Hungary and waiting for the authorities to 
decide on their requests for asylum. Some migrants did apply for asylum but 
did not wait for the official decision, whilst many passed through the country 
without either registering or claiming asylum, which meant that the author-
ities were unable to follow up on who they were and where they had gone.

That is why the Hungarian government took harsh measures to control the 
situation. The basis of these measures should be examined before an attempt 
to understand them.

1.1.  Principles of the Hungarian Government’s 
Policy on Migration 

Considering the fact that many of the incoming persons who claimed to be 
asylum-seekers subsequently left the country without receiving a decision on 
their request, if such a request had been submitted, the Hungarian govern-
ment made a clear distinction between refugees and migrants. Consequently, 
all refugees are migrants but not all migrants may qualify as refugees.

The government makes the point that a refugee can only be a person under 
the Geneva Convention of 1951.2 Most people crossing the Hungarian bor-
der do not have this status and some did not even intend to obtain it. Based 
on Art. 1, Section (2) of the Convention Relating to the Status of Refugees 
signed in Geneva on 28 July 1951, a refugee is a person who, “owing to 
well-founded fear of being persecuted for reasons of race, religion, nationali-
ty, membership of a particular social group or political opinion, is outside the 
country of his nationality and is unable or, owing to such fear, is unwilling to 
avail himself of the protection of that country; or who, not having a national-
ity and being outside the country of his former habitual residence as a result 
of such events, is unable or, owing to such fear, is unwilling to return to it.”

Legislative Act No. LXXX of 2007 on Asylum Art. 6, Section (1) defines 
a refugee as follows: Hungary shall recognise as a refugee a foreigner who 

2  Convention Relating to the Status of Refugees signed at Geneva, on 28 July 1951.
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complies with the requirements stipulated by Art. XIV Section (3) of the 
Fundamental Law. 

Art. XIV Section (3) of the Fundamental Law of Hungary sets out that Hun-
gary shall grant asylum to all non-Hungarian citizens as requested, if they are 
being persecuted or have a well-founded fear of persecution in their native 
countries or in the countries of their usual residence due to their racial or 
national identities, affiliation to a particular social group, or to their religious 
or political persuasions, unless they receive protection from their countries of 
origin or any other country.

1.2.  The Question of Different Migrant Statuses 

Legislative Act No. LXXX of 2007 on Asylum distinguishes between several 
statuses other than that of a refugee. This is important because not only refu-
gees enjoy asylum in Hungary. Legislative Act No. LXXX of 2007 on Asylum 
Art. 3, Section (2) provides that a person recognised by Hungary as a refugee 
or as a beneficiary of subsidiary or temporary protection shall have the right to 
asylum. Consequently, there are three categories of asylum-seekers enjoying 
asylum: refugee, beneficiary of subsidiary protection, and beneficiary of tem-
porary protection, whilst a fourth status is that of a person authorised to stay. 
This last category qualify as asylum-seekers too. It is important to note that a 
migrant may be a person who does not belong to any of these categories be-
cause of their lack of intention to stay in Hungary and enjoy protection. 

A beneficiary of subsidiary protection is defined by Art. 12, Section (1) of 
Legislative Act No. LXXX of 2007 on Asylum as follows: “Hungary shall 
grant subsidiary protection to a foreigner who does not satisfy the criteria of 
recognition as a refugee but there is a risk that, in the event of his/her return 
to his/her country of origin, s/he would be exposed to serious harm and s/he 
is unable or, owing to fear of such risk, unwilling to avail himself/herself of 
the protection of his/her country of origin”.3 

A beneficiary of temporary protection is defined by Art. 19 of Legislative 
Act No. LXXX of 2007 on Asylum as follows: Hungary shall grant tempo-
rary protection to a foreigner who belongs to a group of displaced persons 
arriving in the territory of Hungary en masse which was recognised a) by 
the Council of the European Union as eligible for temporary protection un-
der the procedure determined in Council Directive 2001/55/EC of 20 July 
2001 on minimum standards for giving temporary protection in the event of 

3 Unofficial translation of the Legislative Act No. LXXX of 2007 on Asylum http://www.
refworld.org/docid/4979cc072.html
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a mass influx of displaced persons and on measures promoting a balance of 
efforts between Member States in receiving such persons and bearing the 
consequences thereof (hereinafter: Directive 2001/55/EC), or b) by the Gov-
ernment as eligible for temporary protection as the persons belonging to the 
group who had been forced to leave their country due to an armed conflict, 
civil war or ethnic clashes or the general, systematic or gross violation of 
human rights, in particular, torture, cruel, inhuman or degrading treatment.

A person authorised to stay is defined by Art. 25/A of Legislative Act No. 
LXXX of 2007 on Asylum as follows: Hungary shall grant protection to a 
foreigner who does not satisfy the criteria of recognition as a refugee or as a 
beneficiary of subsidiary protection but there is a risk that, in the event of his/
her return to his/her country of origin, he/she would be persecuted or would 
face the danger of a death sentence, torture or any other inhuman treatment 
or punishment due to their racial or national identities, affiliation to a par-
ticular social group, or to their religious or political persuasions and there is 
no safe third country that would give him/her temporary protection.

1.3.  The Question of Safe Country of Origin and 
Safe Third Country

The main criteria for someone to be recognised as a refugee or another per-
son to be granted protection are safe country of origin and safe third coun-
try. In Hungary asylum cannot be granted if the asylum-seeker arrives from 
a country that is considered to be safe. In this case, it is assumed that the 
person has left their country of origin of their own will and he or she has not 
been forced to flee by the situation described in the Geneva Convention or 
in the legislative act as defined above.

Legislative Act No. LXXX of 2007 on Asylum defines a safe country of origin 
as one included in the shared minimum list of third countries regarded as safe 
countries of origin approved by the Council of the European Union or in the 
national list stipulated by a government decree of some of these countries. 
The presence of the country of origin on any of such lists is a rebuttable pre-
sumption with regard to the applicant, according to which no persecution is 
experienced in general and systematically in that country or in a part of that 
country; there is no threat of generalised violence in the context of interna-
tional or national conflict situations; no torture, cruel, inhuman or degrading 
treatment or punishment is applied; and an efficient system of legal remedy 
is in place to address any injury of such rights or freedoms.

The definition of a safe third country is given by Legislative Act No. LXXX 
of 2007 on Asylum as a country in connection to which the refugee authority 
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has ascertained that the applicant is treated in line with the following prin-
ciples:

– their life and liberty are not jeopardised for racial or religious reasons or 
on account of their ethnicity/nationality, membership of a social group 
or political conviction, and the applicant is not exposed to the risk of 
serious harm;

– the principle of non-refoulment is observed in accordance with the Ge-
neva Convention;

– the rule of international law, according to which the applicant may not 
be expelled to the territory of a country where they would be exposed to 
treatment/behaviour stipulated by Art. XIV, Section 2 of the Fundamen-
tal Law, and

– the option to apply for recognition as a refugee is ensured, and in the 
event of recognition as a refugee, protection in conformity with the Ge-
neva Convention is guaranteed.

The importance of these definitions can be inferred from the Hungarian gov-
ernment’s policy implemented by the authorities in the way that asylum is 
not granted to the asylum-seeker in at least two cases. If one leaves their 
safe country of origin, this means that they had another reason than those 
recognised by the Geneva Convention or by the Hungarian legislative act 
and consequently they do not need protection. The other case is when one is 
forced to leave their home country due to the circumstances defined by the 
Geneva Convention and the Hungarian legislative act and does so, but on 
leaving the country or countries where they have been threatened, they pass 
through one or more safe countries prior to their arrival in Hungary. In this 
case the migrant has already missed the opportunity to seek asylum on the 
first possible occasion, although he or she has arrived in a safe country where 
they could have done so.

2.  Political Decisions

In Hungary mass migration occurred in 2015, as evidenced by the increase 
in the number of asylum-seekers. The exact number of migrants who neither 
registered nor officially applied for asylum is not known but it is much higher 
than statistics indicate. Prior to September 2015, Hungarian authorities did 
not know how many persons had crossed the borders of the country and who 
these persons were. Most migrants crossed the border illegally as opposed to 
checkpoints and then left Hungary in the same way. It was obvious that most 
of them intended to simply pass through Hungary and subsequently Austria, 
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en route to countries in Western Europe. Illegal migration gave rise to crim-
inal activity, including the organised travel of these people from one country 
to another, as well as crossing state borders without permits or control.

The Hungarian government then made decisions in order to control and stop 
illegal migration. However, although these instructions did stop illegal migra-
tion, they also became the target of criticism because it was made difficult for 
threatened people to claim asylum in cases when this was really necessary. 
Government measures were partly taken in the form of actions on the spot, 
i.e., at the borders of the country, while others were realised in the form of 
rule-making. Both entered into force on 15 September 2015, followed by 
others – the latest passed on 28 March 2017.

2.1.  Legislation

New Legal Rules as of 15 September 2015. On 4 September 2015, the Hungar-
ian Parliament passed Legislative Act No. CXL of 2015 on the Modification 
of Certain Legislative Acts Related to the Management of Mass Migration. 
This legislative act modified ten further legislative acts, including the Penal 
Code and the Criminal Procedure, as well as the Legislative Act on Asylum.

One of the most important changes was the criminalisation of certain activi-
ties and the amendment of the Penal Code. Consequently, passing through 
and damaging the border barrier, as well as hindering the construction of 
the border barrier were qualified as criminal offences by the Penal Code and 
became forbidden and punishable by detention or expulsion.4 Furthermore, 
punishment for the criminal offence of people-smuggling (or migrant-smug-
gling) became more severe.

The Legislative Act on Criminal Procedure was modified as well. Special 
rules of the procedure became applicable in cases of criminal offences related 
to the border barrier.5

Legislative Act No. LXXX of 2007 on Asylum was modified in the way that 
it introduced the institute of crisis caused by mass migration and determined 
its criteria.6 The act authorised the government to declare a crisis caused by 

4 Legislative Act No. C of 2012 on the Penal Code. Art. 352/A Illegal passage through 
border barrier, 352/B Damaging border barrier, 352/C Hindering works related to border bar-
rier.

5 Chapter XXVI/A of Legislative Act No. XIX of 1998 under the title Procedure in the 
Case of Criminal Offences Related to Border Barrier.

6 Crisis Caused by Mass Migration as a new subtitle was integrated into the Chapter IX 
of the Act “Procedure Aimed at Recognition as Beneficiary of Temporary Protection”.
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mass migration by decree and to set the rules concerning the mandate, expira-
tion, and revocation of such a situation. The government then issued Decree 
No. 269 of 15 September 2015 on the Declaration of Crisis Caused by Mass 
Migration, including the Rules Concerning the Mandate, Existence, and Rev-
ocation of Such Situation. In this decree the government declared a state of 
crisis caused by mass migration between 15 September 2015 and 15 March 
2016. Then the government issued Decree No. 41 of 9 March 2016 under 
the same title: the Declaration of a State of Crisis Caused by Mass Migration 
in the Territory of Hungary, including the Rules Concerning the Mandate, 
Existence and Revocation of Such Situation, which declared a state of crisis 
between 10 March and 9 September 2016. On 5 September 2016, the govern-
ment extended the duration of the decree until 8 March 2017, and on 6 March 
of that year the decree was amended to modify the date of expiration again, 
this time until 7 September 2017.7 This situation can be declared to relate to 
the whole country or just a part of the country’s territory. 

Modification of Legislative Act No. LXXX of 2007 on Asylum introduced 
the status of a “person authorised to stay”, as described above.

In addition, this legislative act was considerably amended by the introduc-
tion of new rules of procedure concerning the recognition of the claimant as 
a refugee or beneficiary of subsidiary protection, called “procedure on the 
spot”.8 The rules of the immigration authority’s procedure are determined 
by Chapter VIII of the Act on Asylum, under the title “Procedure Aimed at 
Recognition of Applicant as Refugee or as Beneficiary of Subsidiary Protec-
tion”. The new institution is a proceedings on the spot, which may be initiat-
ed if the claim is submitted by a migrant before he or she crosses the border 
or if the asylum-seeker is stopped within 8 kilometres from the border in 
Hungarian territory, as well as if their claim is submitted in the transit zone. 

New Legal Rules as of 28 March 2017. The most recent modifications to the 
legal rules on asylum entered into force on 28 March 2017. One of the main 
points is the latest amendment to Act No. LXXX of 2007 on Asylum, which 
integrated new and special rules of procedure into the act as Chapter IX/A. 
This new chapter of the act under the title “Rules of Procedure in Crisis 
Caused by Mass Migration”9 contains new special rules of administrative 

7  Art. 1 of Government Decree No. 36. of 6 March 2017 on the modification of Govern-
ment Decree No. 41 of 9 March 2016 on the Declaration of Crisis Caused by Mass Migration 
in the Territory of Hungary including the Rules Concerning the Mandate, Existence and With-
drawal of Such Situation.

8 Art. 71/A of Legislative Act No. LXXX of 2007 on Asylum.
9 “Rules of Procedure in Crisis Caused by Mass Migration” as a title used to be part of 

Chapter IX of the act as Art. 80/A, and became a separate chapter from 28 March 2017.
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procedure and judicial revision of the authority’s administrative decision. If 
the government declares a state of crisis caused by mass migration in the 
way that is described above, only these new and special procedural rules are 
applicable; i.e., general rules of procedure cannot apply.

The new legal rules permit asylum-seekers to submit their request for asylum 
only in person and only in the transit zone established next to the border. They 
must also wait for the decision of the authority in this zone. This also means 
that asylum-seekers cannot cross the border and stay in the country while their 
request is being processed. In this case, asylum-seekers are authorised to leave 
the transit zone, but only in the direction of the neighbouring country. 

If an asylum-seeker has entered the country illegally, is arrested by police, 
and declares his or her intention to submit a request for asylum, they will be 
conducted via a border checkpoint into the transit zone, while the applica-
tion is processed. An applicant staying in the transit zone and waiting for a 
decision on his or her request is not entitled to stay in the territory of Hunga-
ry under the conditions set forth in the Act on Asylum, nor are they entitled 
to a permit which would authorise their stay in the territory of Hungary as 
defined in a separate law.

The administrative procedure of legal remedy against the decision rejecting 
an asylum claim has become shorter. The applicant should submit the re-
quest for legal remedy within three days from the disclosure of the decision, 
and the authority should forward the request for remedy to the court, along 
with the case file, within three days. Consequently, the administrative ac-
tions before judicial revision of the administrative decision are performed 
more quickly.

A new rule is that the immigration authority shall decide on the basis of the 
information available or shall stop the detailed procedure if the applicant: 
withdraws his or her application in writing, refuses to issue a declaration, 
hinders the authority in attempts to fingerprint or photograph him or her, 
and/or leaves the transit zone. Any of these conditions alone serves as a basis 
to discontinue the procedure. The decision on the closure of the procedure 
cannot be revised upon request. 

A new procedural rule set out by the Act on Asylum is that the interview with 
the asylum-seeker by a judge must be held in the transit zone or via telephone 
in the course of the procedure for remedy before the court. Furthermore, if 
legal remedy against a decision is not possible, the asylum-seeker is forced to 
leave the transit zone. 

If an applicant submits their second application after the adoption of a final 
and absolute decision of discontinuation or rejection,  they are not entitled to 
any of the following: to stay in the territory of Hungary under the conditions 
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set forth in the Act on Asylum or a permit authorising their stay in the ter-
ritory of Hungary as defined in a separate law; the provisions, benefits and 
accommodation under the conditions determined in the Act on Asylum and 
in a separate law; nor to work at the reception centre within nine months 
of the submission of the application for recognition. This last prohibition is 
imposed by the general rules applicable to foreigners (rather than the Act on 
Asylum) at any point after the nine-month period.

2.2.  Closing the Borders

On 17 June 2015, the government published Resolution No. 1401/2015. 
(VI.17.), which ordered that a border barrier be built. The construction of the 
175-kilometre (109-mile) long and 4-metre (13-foot) high temporary barrier 
started in early July 2015 and was completed by 14 September, sealing the 
border between Hungary and Serbia as a consequence. At the same time, 
two camps to house asylum applicants (reception centres) were constructed. 
The immediate impact of the barrier was to block migrants unwilling to apply 
for refugee status in Hungary from entering the country. The fence closed off 
the border in the countryside, between official border checkpoints.

As a natural reaction, the migrants modified their route and began arriving 
in Hungary from Croatia. That was why the Hungarian government ordered 
the construction of a second fence along Hungary’s border with Croatia on 
18 September 2015. On 16 October 2015, the fence along the 348-kilometre 
(216-mile) border with Croatia was completed.

The number of attempted border entries has fallen tremendously since the 
barrier was constructed. During the month of September 2015 there was a 
total number of 138,396 migrant entries, and by the first two weeks of No-
vember the average daily number of intercepted migrants decreased to only 
15, which is a daily reduction of more than 4,500. In April 2016, the Hungar-
ian government announced the strengthening of the barrier.

An important new rule was introduced in Legislative Act No. XXXI. of 1997 
on the Protection of Children: children between the ages of 14 and 18 arriv-
ing in Hungary without an adult in a declared state of crisis of mass migration 
must also stay in the transit zone during the procedure of the immigration 
authority. This meant that only minors under 14 would be transferred to spe-
cial centres for children.
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3.  Administrative Background and Integration

3.1.  Administrative Capacities

Since the summer of 2015 the Hungarian government has not only been 
focusing on legislation but on administrative capacities as well. As we have 
seen, the administrative capacities of the country were used and strength-
ened first to control and then to stop illegal migration into Hungary, consid-
ering public administration follows orders resulting from political decisions.

Organisations of public administration dealing with migration were reorgan-
ised and developed by the government.

Immigration and Asylum Office. The main actor in the migration issue is the 
Immigration and Asylum Office.10 It has been operating under this name 
since 1 January 2017 as an assignee of the Office of Immigration and Nation-
ality.11 One of the reasons for structural change is the fact that citizenship af-
fairs and nationality affairs like name change procedures have been delegated 
to the authority of governmental territorial representatives. Consequently, 
affairs related to immigration and asylum have remained within the remit of 
this authority, whose new name reflects its functions.

The  Immigration and Asylum Office has its central headquarters and seven 
regional offices called directorates. Their services are available to the public 
in 24 front offices.

The Office has reception centres and secure reception centres (closed refu-
gee reception centres) under its supervision. Besides the two reception cen-
tres founded earlier in Bicske and Vámosszabadi, three further temporary 
centres were established in 2016 (Nagyfa, Körmend, and Kiskunhalas), but 
the operation of one of these was suspended in March 2017 (Körmend). 
There are three  secure reception centres for asylum detention12 – also called 
closed refugee reception centres – Békéscsabán, Nyírbátor, and Kiskunhalas.

10 Government Decree No. 361/2016. (29. November) on the Immigration and Asylum 
Office.

11 Its predecessor, the Office of Immigration and Nationality, was established under this 
name on 1 January 2000. See Government Decree No. 162/1999. (19 November).

12 Criteria of ordering asylum detention is regulated by Art. 31/A of Legislative Act on 
Asylum.

The refugee authority may take into asylum detention a person seeking recognition, whose 
right of residence is only based on the submission of an application for recognition if

– the identity or nationality of the person seeking recognition is not clarified, in order to estab-
lish it;
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A reception centre is an independent organisational unit which has the full 
power of disposition in terms of the budget allocation chapter under the 
supervision of the director general. The tasks and responsibilities of a recep-
tion centre cover the following: provision of accommodation and services in 
accordance with the relevant legislation for foreign nationals requesting asy-
lum, subsidiary or temporary protection, and for those already admitted; ful-
filment of its statutory obligation to provide information and the obligation 
of reporting on relating to the centre’s residents as provided for by legislation 
and the Immigration and Asylum Office; ensuring the rights of the centre’s 
residents and keeping records in accordance with the relevant legislation for 
the purpose of the assessment of eligibility for aid and support provided un-
der the relevant legislation; provision of appropriate circumstances as spec-
ified by the Immigration and Asylum Office for administrative proceedings; 
cooperation with municipal governments, non-governmental organisations, 
and churches participating in providing services to refugees, as well as with 
law enforcement agencies and national security services in order to perform 
its tasks specified in the relevant legislation; decisions on health screening 
and primary health care services for the centre’s residents as prescribed by 
the public health authority; organisation of programmes for the centre’s res-
idents to facilitate the efficient spending of their free time; provision of a 
common room, principally for the purpose of worship; implementation of 
the reception centre’s share of the programmes and activities introduced for 
the purpose of the integration of refugees and beneficiaries of subsidiary pro-
tection; promotion of voluntary repatriation or departure to third countries; 

– the person seeking recognition has been hiding from the authority or has been obstructing 
the course of the asylum procedure in another manner;

– there are well-founded grounds to presume that the person seeking recognition is delaying 
or frustrating the asylum procedure or presents a risk of absconding, in order to establish the 
data required to conduct the asylum procedure;

– the detention of the person seeking recognition is necessary in order to protect national 
security, public safety, or – in the event of serious or repeated violations of the rules of the 
compulsory designated place of stay – public order;

– the application has been submitted in an airport procedure; or
– the person seeking recognition has not fulfilled his/her obligation to appear on summons, and 

is thereby obstructing the Dublin procedure.

Asylum detention may not be ordered for more than 72 hours. The refugee authority may 
present a motion for the extension of asylum detention in excess of 72 hours within 24 hours of 
the ordering of detention, at the local court which is competent according to the place of deten-
tion. The court may extend the period of detention by 60 days at most, and this period may be 
extended for another 60 days at the request of the refugee authority, in such a manner that the 
period of detention may not exceed six months, even in such cases. The motion for extension shall 
be received by the court no later than within eight working days before the date when the period 
shall be extended. The refugee authority shall justify its motion.
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provision of information and guidance to help solve residents’ everyday prob-
lems, as well as advisory services relating to life management; and assistance 
provision where appropriate for children to partake in public education.13

A closed refugee reception centre (secure reception centre) is an independ-
ent organisational unit which has the full power of disposition in terms of 
the budget allocation chapter under the supervision of the director general. 
The tasks and responsibilities of a closed refugee reception centre are similar 
to those of a reception centre. In addition to the tasks and responsibilities 
of a reception centre listed above, closed refugee reception centres are also 
responsible for execution of detention of a foreign national seeking asylum so 
as to ensure his/her availability in the course of the asylum procedure; provi-
sion of accommodation and services in accordance with the relevant legisla-
tion for asylum-seekers or those seeking subsidiary or temporary protection 
held in custody; fulfilment of its statutory obligation to provide information 
and the obligation of reporting on the centre’s residents as provided for by 
legislation and the Immigration and Asylum Office; ensuring the rights of 
the centre’s residents and the execution of detention, and keeping records 
in accordance with the relevant legislation for the purpose of the assessment 
of eligibility for aid and support provided under the relevant legislation; de-
cisions on health screening and primary health care services for the centre’s 
residents as prescribed by the public health authority; 24-hour aid provision 
to be given by social workers and information and guidance to help solve 
residents’ everyday problems, as well as advisory services relating to life man-
agement; assistance provision where appropriate for children to partake in 
public education and performance of its delegated duties in child protection; 
organisation of programmes for the centre’s residents to facilitate the effi-
cient spending of their free time; provision of a common room, principally 
for worship; provision of a means of communication for the asylum-seeker in 
custody; cooperation with the national and international government, local 
government, civil society and other organisations, churches providing servic-
es for the centre’s residents, and also with the law enforcement agencies and 
the national security services in order to perform its tasks delegated by law; 
and promotion of voluntary repatriation or departure to third countries.14

The Immigration and Asylum Office is the authority entitled to issue licences 
to foreigners to enter, reside and settle in Hungary, as well as to decide upon 

13 Retrieved from http://www.bmbah.hu/index.php?option=com_k2&view=item&layout
=item&id=539&Itemid=1287&lang=en#

14 Retrieved from http://www.bmbah.hu/index.php?option=com_k2&view=item&layout
=item&id=537&Itemid=1285&lang=en#
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requests for asylum. Although both the structure of the immigration author-
ity and its name have been changed, the reason for this change has not been 
mass migration, but rather the reorganisation of task allocation within the 
Hungarian public administration. Affairs of aliens have been separated from 
those of citizens, such as name change procedures. These changes are con-
siderable in the procedure of the Immigration and Asylum Office, which was 
modified due to migration in 2015 and 2017. These changes to procedural 
rules are presented above.

The Police. The Hungarian police – like the military – has been strengthening 
its presence at the borders of the country due to mass migration since 2015. 
Police forces were sent to the southern border when the number of migrants 
increased in 2015. This happened again when the border was physically 
closed off by a fence. As the barrier was extended and strengthened, some 
of the police forces were withdrawn and military forces became involved too. 

In August 2016, the government declared that police forces specialising in 
border defence should be strengthened and a decision on the recruitment of 
3,000 personnel was made. On 3 February 2017, the government adopted 
Resolution No. 1043/2017. (3 of February) and ordered the financing of the 
increase in police personnel, which thus made possible the recruitment of 
3,000 persons for border defence units. 

3.2.  Integration of Asylum-Seekers

The legal rule on migration of primary importance is Legislative Act No. 
LXXX of 2007 on Asylum. Legislative Act No. LXXX of 2007 on Asylum 
provides for the rules of:

– the content of the asylum granted by Hungary;
– the criteria of recognition as a refugee;
– the criteria of recognition as a beneficiary of subsidiary protection;
– the criteria of recognition as a beneficiary of temporary protection;
– the criteria of recognition as a person authorised to stay;
– the procedure aimed at recognition and the revocation thereof;
– the procedure aimed at expulsion by the authority and the revocation 

thereof.

The provisions of this act apply to foreigners who have submitted applications 
for recognition or who enjoy asylum. A person recognised by Hungary as a ref-
ugee or as a beneficiary of subsidiary or temporary protection enjoys asylum.
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3.3.  Rights and Duties of Persons Seeking Recognition

The main rules of the rights and duties of persons seeking recognition are 
regulated by Legislative Act No. LXXX of 2007 on Asylum. All these persons 
are entitled to:

– stay in the territory of Hungary under the conditions set forth in the 
act and to a permit authorising their stay in the territory of Hungary as 
defined in a separate law;

– provisions, benefits, and accommodation under the conditions deter-
mined in the act and in a separate law;

– work at the reception centre within nine months of the submission of the 
application for recognition, when nine months have passed, employment 
is regulated by the general rules applicable to foreigners;

– enter into and maintain contact with the United Nations High Commis-
sioner for Refugees (UNHCR) and other international or non-govern-
mental organisations during the term of the asylum procedure.

These persons are obliged to:

– cooperate with the refugee authority; in particular, to reveal the circum-
stances of their flight, communicate their personal data and facilitate the 
clarification of their identity, and to hand over their documents;

– issue a declaration with respect to their property and income;
– take up habitual residence at the place of accommodation designated by 

the refugee authority for him or her according to the act, and observe the 
rules of conduct governing residence at the designated place of accom-
modation;

– take required health tests, medical treatment prescribed as mandatory by 
law or required by the health authority and, unless they have been vacci-
nated previously, receive any vaccinations prescribed as mandatory by law 
and/or required by the health authority in the case of danger of disease.

The importance of the four different statuses is that migrants of different 
statuses seeking asylum have different rights and duties regulated by the Act 
on Asylum. 

Refugee. A refugee has the same rights and obligations as a Hungarian citi-
zen, with exceptions expressly set out by legislative acts or government de-
crees. The Act on Asylum enumerates the exceptions of primary importance. 
A refugee has suffrage in the elections of local municipality representatives, 
mayors, and in local referenda; however, they do not have suffrage in parlia-
mentary elections or national referenda. They may not hold a job or respon-
sibility and may not hold office, because this is restricted by law to those of 
Hungarian nationality.
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The main rights refugees are entitled to are the following:

– an identity card determined in a separate law and a bilingual travel doc-
ument specified by the Geneva Convention, insofar as no reasons of 
national security or public order bar the issuance of such a document;

– provisions, benefits, and accommodation under the conditions deter-
mined in the Act on Asylum and in a separate law.

It is important to note that refugees had been entitled to support which fa-
cilitated their integration into society before 1 June 2016. This service was 
suspended by Legislative Act No. XXXIX of 201615 that amended the Act 
on Asylum.

A refugee is obliged to:

– cooperate with the refugee authority;
– take health tests, medical treatment prescribed as mandatory by law or 

required by the health authority and, unless they have been vaccinated 
previously, receive any vaccinations prescribed as mandatory by law and/
or required by the health authority in the case of danger of disease;

– respect the laws and regulations of Hungary.

 Beneficiary of Subsidiary Protection. A beneficiary of subsidiary protection has 
the rights and obligations of a refugee with exceptions expressly set out by 
legislative acts or government decrees, including the main exceptions deter-
mined by the Legislative Act on Asylum. Contrary to the rules which apply to 
refugees, a beneficiary of subsidiary protection is entitled to a travel document 
determined in a separate legal rule and for reasons of national security or pub-
lic order the issuance of such a document may be refused.16 This means that 
beneficiaries of subsidiary protection do not receive an identity card. The fur-
ther main differences are that a beneficiary of subsidiary protection does not 
have suffrage and that beneficiaries of subsidiary protection are not entitled to 
the preferential conditions17 applicable to refugees regarding nationalisation.

The refugee authority shall review the existence of criteria of eligibility for 
subsidiary protection at least every three years following recognition. This 
provision of the Act on Asylum was amended in 2016. Prior to 1 June 2016, 

15 Art. 90, point b) of Legislative Act No. XXXIX of 2016 on the Modification of Certain 
Legislative Acts Related to Refugee Affairs as well as of acts linked with this Issue. 

16 The authority’s decision on the refusal to issue a travel document is subject to judicial 
review.

17 One of the main preferential conditions applicable to refugees regarding nationalisa-
tion is that one is only required to have lived in Hungary permanently for three years instead of 
eight.
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the existence of the criteria was reviewed at least every five years following 
recognition.18

Beneficiary of Temporary Protection. A beneficiary of temporary protection is 
entitled to the following:

– a document verifying their identity (which is not the same as a Hungar-
ian identity card);

– a travel document, as determined in separate legal rule, authorising a 
single exit and return, if they have no valid travel document from their 
country of origin;

– provisions, benefits, and accommodation under the conditions deter-
mined in the Act on Asylum and in a separate law;

– employment according to general rules applicable to foreigners.

A beneficiary of temporary protection is obliged to:

– report their place of accommodation and any change therein to the ref-
ugee authority;

– cooperate with the refugee authority;
– take required health tests, medical treatment prescribed as mandatory 

by law and/or required by the health authority, and unless they have 
been vaccinated previously, receive any vaccinations prescribed as man-
datory by law and/or required by the health authority in the case of dan-
ger of disease;

– respect the laws and regulations of Hungary.

Person Authorised to Stay. As a consequence of the migration crisis, the rules 
of Legislative Act of 2007 on Asylum concerning this status were modified 
in 2016. 

The status of a person authorised to stay is recognised by the Immigration 
and Asylum Office’s decision. The recognition criteria are as follows:

– the Immigration and Asylum Office has decided on protection against 
refoulement in its final decision in an aliens-policing procedure, or 

– request for asylum was refused but protection against refoulement was 
decided on at the same time.

The authority revises the existence of status criteria each year, which is not a 
rule in the case of the other three statuses. 

Criteria of the prohibition of refoulement are determined by the Act on Asy-
lum. The prohibition of refoulement (non-refoulement) prevails if the person 
seeking recognition is exposed to the risk of persecution due to reasons of 

18 Art. 14, Section 1 of Legislative Act No. LXXX of 2007 on Asylum.
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race, religion, ethnicity, membership of a particular social group or political 
opinion, or to treatment/behaviour determined in Art. XIV, Section (2) of 
the Fundamental Law and there is no safe third country which would receive 
them.

Another case is that of the unaccompanied minor. The prohibition of refoule-
ment also prevails if either family unification or any state or other institution-
al care is impossible, either in the minor’s country of origin or in another state 
that would accept them.

In the event of the existence of prohibition in one of these cases, the Immi-
gration and Asylum Office must recognise the foreigner as a person author-
ised to stay. In its decision relating to the refusal of an application for recog-
nition or the revocation of recognition, the refugee authority shall establish 
whether the prohibition of refoulement prevails or not.

A person authorised to stay is entitled to receive all the benefits available to 
national permanent residence permit holders, as well as provisions and bene-
fits under the conditions determined in the Act on Asylum and in a separate 
law.

3.4. Conditions of Reception: Common Rules 
for the Four Statuses

All persons seeking recognition, i.e., all those belonging to any of the four 
status categories, have some common rights called conditions of reception.19 
These are material conditions of reception, as well as rights and measures 
concerning freedom of movement, health care, social care, education. These 
issues are determined in detail by further laws.

As general rule, a person seeking recognition is entitled to material condi-
tions of reception and other forms of assistance which correspond to their 
health conditions and satisfy their basic needs. Another principle is that of 
personal need, which means that a person must be eligible for aid and sup-
port. All persons seeking recognition are entitled to the provision of these 
conditions of reception free of charge in case of need, as determined by a 
government decree. If the person seeking recognition does not qualify as 
needy – in particular if they have permanent employment – the refugee au-
thority may, in whole or in part, require the reimbursement of material con-
ditions of reception and the cost of health care services. If it is shown that 
the person seeking recognition had sufficient funds for material conditions 

19 Art. 26. – 29/A. of Legislative Act No. LXXX of 2007 on Asylum.
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of reception and/or for health care services, while the same were provided to 
them by the refugee authority, the authority may order the person seeking 
recognition to reimburse these costs.

A foreign national seeking asylum is considered eligible for aid and support, 
if the person seeking recognition, or their spouse or next of kin living in the 
same household, have no assets available in Hungary whereby to support 
themselves, and the per capita monthly income of their family, comprising 
the income of all family members living in the same household, including the 
spouse and the next of kin, does not exceed the prevailing mandatory mini-
mum old-age pension.20, 21

During the reception process, the asylum-seeker is entitled to the following 
aid and support on the basis of need or their individual circumstances: cov-
ered material reception conditions (including room and board at the recep-
tion facility, a certain quantity of donated goods, travel allowance, covered 
funeral costs); health care; reimbursement of the costs of learning and educa-
tion; and financial aid (including financial support for permanent departure 
from Hungary).

3.5.  Covering Material Reception Conditions

The refugee authority provides material reception conditions for the appli-
cants at designated reception facilities. Reception facilities are institutions 
providing room and board for asylum-seekers and foreign nationals under 
international protection. At the reception facilities, eligible foreign nationals 
have access to all the services intended to ensure that their basic everyday 
needs are properly provided for, as well as access to aid, support and so-
cial assistance in conformity with European norms and their individual cir-
cumstances throughout their period of eligibility. In the reception facilities 
asylum-seekers receive accommodation, three meals a day (or an equivalent 
amount of money as meal allowance), eating utensils and hygiene supplies 
(or an equivalent amount of money as a hygiene contribution) and, if nec-
essary, clothing. Accommodation in reception facilities is arranged with a 
consideration to maintaining family unity. During the asylum procedure, the 
host institution may offer asylum-seekers the opportunity of employment 
within the confines of the reception centre. For any work contributing to the 

20 Assets and income shall have the same meaning as defined in Legislative Act No. III 
of 1993 on Social Administration and Social Provisions.

21 In 2017, the sum of the prevailing mandatory minimum old-age pension was 28,500 
HUF (91 EUR).
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maintenance and preservation of the reception centre, the foreign national 
may receive a monthly remuneration of up to 85% of the prevailing manda-
tory minimum old-age pension.

The refugee authority may accept donations made in money or in kind from 
natural and legal persons to supplement the budgetary resources made avail-
able for services provided to asylum-seekers, refugees, and persons admitted 
for subsidiary protection and to improve their living conditions, and shall 
provide for the proper distribution and accounting of such donations.

Asylum-seekers are entitled to travel allowance to be used for public trans-
port companies (MÁV–Hungarian State Railways and Volán Coach Trans-
port) in specific cases. The refugee authority shall provide a certificate for the 
asylum-seeker as specified by the legislation on travel allowance, available at 
a means of public transportation. The certificate may be issued in cases when 
the client is in the process of handling administrative matters relating to their 
legal status, when they receive a specific health care service at the competent 
regional health care service provider, or if they participate in a programme 
operated by a civil society organisation within the framework of state compe-
tences or rely on assistance from such an organisation.

In the event of the asylum-seeker’s death, their funeral shall be provided for 
by the mayor of the municipality where the death occurred, provided that 
there is no one to provide for the funeral, or such a person cannot be identi-
fied or located or is unwilling to provide for the funeral. The refugee authority 
shall compensate the municipality for the funeral costs. 

3.6.  Health care

If the asylum-seeker is not covered by any social security system and is social-
ly disadvantaged, they are entitled to access specific health care services free 
of charge. These include the following:

– Primary health care, which is available on site to foreign nationals placed 
at the reception centre or held in detention in asylum proceedings, or at 
office of the general practitioner providing health care under the region-
al service obligation to asylum-seekers placed in private accommodation.

– Age-specific compulsory vaccination.
– Outpatient care (examination, medical treatment, and cost of medicine 

and dressings) provided in emergency situations. Specialised health care 
services are available at the health care provider responsible for the given 
region. Emergency situations refer to any change in the patient’s health 
condition culminating in a potentially life threatening situation or one 
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that would seriously or permanently impair the patient’s health in the 
absence of immediate care.

– Inpatient medical care provided in an emergency (medical treatment, 
surgical operation, cost of medicine and dressings, and the like).

– Post-care examinations, medical treatment, and medical aids necessary 
until recovery from illness or a stabilisation of health conditions follow-
ing outpatient or inpatient medical care.

– Ambulance service, if the patient’s health conditions exclude any other 
form of transportation.

– Emergency dental care and tooth preservation treatment.
– Pregnancy and obstetric care (and in specific cases surgical procedure 

for pregnancy termination).

– Medicinal products, medical aids, and dressings prescribed under the 
fully subsidised public health care system to eligible persons free of 
charge, or at 90% or 100% subsidy.

3.7.  Reimbursement of Learning and Education Costs

In order to ensure that the children of asylum-seekers receive age appro-
priate education, the refugee authority covers the costs of their partici-
pation in the public education system during their stay at the reception 
facility, until the person seeking asylum reaches the age of 21. Accordingly, 
all reasonable costs relating to pre-school, primary school, and secondary 
school education (or at any other educational institution that meets the 
child’s particular needs) – including the cost of a ticket or pass purchased 
for purposes of travelling to the educational institution by means of local 
or long-distance transport, meal costs at the educational institution, and 
the dormitory accommodation fee – will be reimbursed by the refugee au-
thority.

3.8.  Financial Aid

The refugee authority may, upon the asylum-seeker’s request, cover the asy-
lum-seeker’s expenses on the occasion of permanent departure from Hunga-
ry. Accordingly, if the person is returning to their country of origin or relo-
cating to a third country permanently, the refugee authority provides a flight 
ticket on one occasion based on the certificate issued by the diplomatic or 
consular mission of the country of destination, and may reimburse, partly or 
fully, any other justified travel-related expense on one occasion.
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3.9.  Special Rules by Status

Provisions and benefits may differ depending on the status of the asylum-seek-
er, and different provisions and benefits are provided for the different status-
es. There are, however, no special rules for persons authorised to stay.

Provisions and Benefits of Refugees and Beneficiaries of Subsidiary Protection. In 
case of need, the refugee and the beneficiary of subsidiary protection are 
entitled to material conditions of reception, as well as provisions and benefits 
in order to establish basic living conditions for 30 days from the date of the 
decision on recognition. In addition, the beneficiary of subsidiary protection 
is entitled to stay and to provisions at a reception centre or a similar site.22 
It should be noted that the Act on Asylum was modified in 2016, whereby 
the duration of these provisions and benefits was reduced from 60 days to 30 
days as of 1 June 2016.

 Provisions and Benefits of Beneficiaries of Temporary Protection. In case of need, 
the beneficiary of temporary protection is entitled to material conditions of 
reception and to provisions and benefits determined in the separate relevant 
legal regulations. An important difference is that legislation makes it possible 
to reduce or revoke from these beneficiaries the material conditions of recep-
tion provided, as well as the provisions and benefits provided, although this is 
not possible in the case of refugees or beneficiaries of subsidiary protection.

4.  Conclusion

The political solution chosen by the government is to keep as many migrants 
as possible out of Hungary. Although a legal and physical basis for the inte-
gration of migrants is available, the policy and its implementation guarantee 
that most migrants cannot enter the country. The Hungarian government’s 
policy is to allow entry only to refugees under the Geneva Convention.

The evolution of administrative capacities is visible. Public administration has 
adapted to the new situation but its performance can be qualified controver-
sial. Transit zones and reception centres were established along the borders 
and next to the main railway stations in Budapest where humanitarian aid 
was available, but the immigration authority’s capacity was not developed. It 
was unable to conduct an increased number of administrative procedures re-
quired to recognise asylum, and more migrants entered the country than the 

22 Art. 32, Section 1 of Legislative Act No. LXXX of 2007 on Asylum.
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authority was able to register. Before the creation of the fence at the border, 
people travelling through the country were in many cases given provisions 
and were supported by the citizens and NGOs.

As the government decided to keep the problem outside of the country, the 
border was closed and illegal entry was stopped. In this way, administration 
of incoming persons was once again placed under the control of the authori-
ties because only asylum applicants may cross the border at checkpoints. The 
capacities of the immigration authorities and the courts were concentrated 
as they were placed close to these checkpoints. This permitted administrative 
decisions and judicial review to be performed on the spot. The special legal 
rules that were introduced and the special administrative measures that were 
taken consolidated the operation of public authorities. 

By now, asylum-seekers are not even allowed to enter the country until their 
application for asylum has been positively recognised. They must wait for the 
decision on their request outside of the country and rejected applicants are 
turned back. Aid to and integration of asylum-seekers are guaranteed formal-
ly, but only to those who manage to cross the border and many of these may 
easily become subject to asylum detention. While attention is focused on the 
borders and on sending migrants back from the border, refugees under the 
Geneva Convention may benefit from the standard services of the state.
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ADMINISTRATIVE BACKGROUND AND THE PROCESS OF 
MIGRANT INTEGRATION IN HUNGARY

Summary

Some EU member states have been migrant destinations for a long time, while others 
have lost a considerable part of their population since their accession to the EU. 
Hungary belongs to the latter. Large numbers of immigrants have not been arriving 
here since the end of the war in former Yugoslavia. However, in 2015 Hungary 
was suddenly strongly affected by mass migration, mainly because of the country’s 
geographical location. Mass migration has strongly influenced politics as the deci-
sion-maker and public administration as the executor of political decisions. Both 
the decisions and the policy-makers have been strongly criticised for taking a differ-
ent approach to the situation compared with many other European countries. The 
Hungarian government’s priority was to reduce or stop mass migration and it used 
political, legal, and physical instruments selected for this purpose. This study does 
not aim to judge whether they are right or wrong. Hungarian public administration 
has had to adapt to the situation and it has done so by way of implementing new 
and modified legal rules. However, due to the political decisions described above, it 
has developed and changed at the same time.

Keywords: administrative procedure; asylum; immigration authority; mass migra-
tion; procedure on the spot; refugees
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The paper presents the Israeli government’s response to a 
massive wave of Jewish immigrants from the Soviet Union and 
Ethiopia between 1989-1992. A country of fewer than 5 mil-
lion accepted almost 400,000 Jewish refugees and discouraged 
granting of political asylum to thousands of mostly Muslim 
refugees from East Africa and prevented family reunification 
involving Israeli Arab citizens who married Palestinians living 
outside of Israel (including the occupied territories). Various 
policies designed to provide housing and education to the two 
major immigrant groups are analysed. Policies favoured im-
migrants from the Soviet Union than the Ethiopians. While 
the national government and the Jewish Agency controlled 
immigration policy, mayors had some input in implementa-
tion. The absorption policies were not coordinated. The key 
to the Israeli success was political will favouring immigration 
of Jews regardless of where they were from. The successful 
absorption of refugees lies in the attitude of the host country 
toward immigration. 
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1. Introduction
This paper examines the Israeli experience of absorbing (integrating) over 
400,000 immigrants from the former Soviet Union and 20,000 Black African 
Jews from Ethiopia between 1989 and 1992. The Israeli government and so-
ciety faced serious challenges in absorbing these diverse immigrant groups. 
Was this nation of fewer than five million persons, capable of successfully 
absorbing so many immigrants? 

Defined as a Jewish state, Israel and Israeli leaders wanted Jewish immigrants.1 
From independence in 1948 to the present they sought to increase a Jewish 
majority; they feared a growing non-Jewish population. Thus, Jewish identity is 
a crucial issue for new immigrants. Not being Jewish for potential immigrants/
refugees can mean exclusion and rejection by the Israeli government.2 For ex-
ample, since 2003, Israeli law prevents residents of the occupied territories 
who marry Israeli Arabs from living in Israel.3 The government also discour-
aged the granting of asylum to mostly Muslim refugees from East Africa.4

An important question concerns the relevance of the Israeli experience of ab-
sorbing Russian and Ethiopian immigrants for the EU and member nations 
dealing with the massive immigrant/refugee following the civil war in Syria. 
Furthermore, there is the question of “what can mayors in Europe learn from 
the Israeli experience”?

2.  The Absorption of Russian and Ethiopian 
Immigrants 1989-1992

In the early 1950s, Israel transferred responsibility for immigrant absorp-
tion to the Jewish Agency, an NGO representing world Jewry.5 Symbolically, 

1 The Law of Return (1950), grants Jews and their descendants free entry to the country 
and automatic citizenship. The law’s liberal character reflected the desire by Israeli leaders to 
facilitate the mass immigration of Jews. 

2 For Soviet Jews the issue of their Jewish identity was on an individual basis. An estimat-
ed 1/3 of the Soviet Jewish immigrants were not Jews according to Halacha (Jewish Law) – born 
to a Jewish mother or to a woman who converted to Judaism. The issue of Jewish identity for 
Ethiopians concerned the entire community.

3 http://www.tabletmag.com/scroll/191711/knesset-extends-law-forbidding-palestini-
ans-married-to-israelis-from-living-in-jewish-state. 

4 In 1977, Prime Minister Menachem Begin authorized citizenship for 66 Vietnam-
ese refugees travelling on an Israeli ship (https://972mag.com/i-remember-when-israel-res-
cued-non-jewish-refugees/55387/)

5 Founded in 1929 under the League of Nations Mandate the Jewish Agency sought to 
establish an independent state for the Jewish People in the British Mandate of Palestine. The 
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world Jewry became responsible for Israel’s immigrant absorption. Formally, 
the role of the government became minor.

Massive waves of immigrants drove national and economic development as 
new immigrants doubled the population by 1952 and tripled it by 1960. Fol-
lowing independence, fearing a concentration of its Jewish population in the 
coastal strip, the government pursued a policy of population dispersal which 
sent new immigrants to “development” or “new” towns in thinly populated 
peripheral areas. Several of the new towns were located in areas along the 
border with Israeli Arabs. During the 1950s, the Jewish Agency resettled 
immigrants directly into new, furnished housing in development towns and 
rural cooperatives (moshavim). Immigrants of means settled themselves in the 
major cities (Aharoni, 1991, p. 116).

A pattern of ethnic concentration and separation developed among the Jews 
of Israel. Almost 90 % of veteran Jewish Israelis were Ashkenazi (European) 
and their descendants. They were concentrated in areas in the larger cities 
or in kibbutzim, moshavim, and small towns. A small number of veteran Se-
phardim resided in the larger cities. Many post 1948 European Jewish im-
migrants settled in maabarot (transit camps), cities, and towns all in central 
Israel.6 Jews from Arab lands (Oriental or Sephardim) arriving after 1948 be-
came most of the inhabitants in new or development towns in the periphery. 
Others settled in peripheral moshavim and in transit camps in Israel’s centre 
which developed into neighbourhoods in cities or towns. 

Despite the relatively small size of the country, residents of the development 
towns did not have access to jobs in the centre where most economic devel-
opment occurred (Sharkansky, 1997, p. 7). Moreover, the level of education-
al, social, and health services in the new towns became second- and third-rate 
in comparison to those in central Israel.

3. The Ministry of Absorption

The government established a Ministry of Absorption in 1968 after it failed 
to convince volunteers in the 1967 Six Days War to remain and become Is-

Agency represented the Jewish community in the British Mandate and Jews in the Diaspora. Its 
funding came from Diaspora communities. Since independence, the Agency has existed as an 
international organization. 

6 The Jewish Agency provided relatively expensive subsidised housing in the centre of the 
country for Polish Jews who arrived after 1956 (Stock, 1988, pp. 128-129). Over the years most 
of the European Jews in development towns left to join relatives and friends in central Israel.
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raeli citizens. The government proposed that the Jewish Agency transfer its 
absorption functions to the new ministry. The head of the agency’s absorp-
tion department, a member of the labour party, refused. It won the Prime 
Minister’s approval to retain its absorption responsibilities (Stock, 1988).7 
The Jewish Agency continued to bring immigrants to the country and absorb 
them for the first year. Thereafter, the new ministry tried to coordinate im-
migrant services provided by other ministries. 

4.  The Experience of Soviet Jewish Immigrants

After WWII, the USSR had the world’s second largest Jewish communi-
ty.8 Soviet Jews were diverse. In the western (European) areas were mostly 
Ashkenazi Jews. Many were well educated, highly skilled and integrated into 
Soviet society. In the eastern Islamic Republics were mostly non-European 
Jews, who resembled the Jews of Iraq and Kurdistan. Some Ashkenazi “Rus-
sian” Jews whose families migrated during the Soviet regime also lived in the 
Soviet Islamic Republics. The Jews of the East remained more traditional, 
less assimilated, and much less western in orientation. Also in the southern 
central Soviet Union, there was the traditional Jewish community of the Re-
public of Georgia. 

Following the Communist Revolution Jewish emigration almost stopped 
completely. After an initial fertile cultural period for Jews, Stalin pursued 
a policy of cultural genocide, executing thousands of Jewish writers, poets, 
Rabbis, and teachers. During WWII, German soldiers murdered two million 
Jewish civilians in the Baltic States, Byelorussia, Ukraine, and Russia.9 

During WWII Stalin used “Jewish identity” to encourage support at home 
and abroad for the Soviet struggle against Nazi Germany. After the war, pol-
icies of suppressing Jewish culture and identity and purges resumed. 

In 1948, the USSR recognized Israel and both countries established diplo-
matic relations. When Israeli minister, Golda Meir went to New Year (Rosh 
Hashona) services at a synagogue in Moscow, she caused a near riot. Tens of 
thousands of Jews cheered and greeted her on the streets. This spontaneous 

7 The United States tax laws also influenced this decision.
8 By 1988, its Jewish population stood third behind that of the US and Israel.
9 After the German/Soviet occupation of Poland in 1939, Stalin deported several hun-

dred thousand Polish and Baltic Jews into the Soviet Union
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public outburst challenged a broadly held assumption that Soviet Jews had 
lost their Jewish identity and assimilated.10

The 1953 “doctor’s plot” led some to expect increased persecution and mas-
sive deportations. Stalin’s death on March 5th, 1953 stabilised the situation. 
Thereafter, the regime suppressed Jewish life, culture, religion and almost 
any form of social/political organization. In Georgia and the eastern Muslim 
republics, Jewish religious practices survived.

In the early 1950s, the Israeli government established the Liaison Bureau in 
the Prime Minister’s Office to encourage the immigration of Soviet Jews to 
Israel. Initially its agents fostered Jewish culture and identity among Soviet 
Jews.11

The USSR broke diplomatic relations with Israel after the June 1967 Six 
Days War. The War inspired a Jewish nationalist/Zionist resurgence amongst 
Soviet Jews. A small but considerable number filed requests to leave for Isra-
el. Later some Jewish activists were arrested and sent to prison. They became 
known as the Prisoners of Zion. 

In the 1970s, the Soviet government allowed over 200,000 Jews to leave on 
visas for Israel.12 In the absence of direct flights, most went to Israel via Vien-
na. Beginning in 1975 many “dropped out” in hopes of resettling in the Unit-
ed States and elsewhere. At the time, the Soviet government only allowed So-
viet Jews to apply for visas to Israel. In the aftermath of the Western reaction 
to the Soviet invasion of Afghanistan, the Soviet Union halted emigration of 
Soviet Jews in 1982.

The Jewish Agency absorption department resettled most Soviet Jewish im-
migrants arriving between 1967 and 1982 in absorption centres all over the 
country. They placed many in furnished units in new apartment buildings. 
Adult immigrants studied Hebrew and children went to school. The govern-
ment supplied immigrants with various economic benefits and subsidised the 
purchase of appliances and automobiles at less than half the Israeli market 
price. Many Soviet immigrants utilised large mortgages to purchase apart-
ments throughout Israel. Fear that the Soviet immigrants might leave and go 
to the United States motivated the provision of many of the benefits. 

10 Many Soviet Jews whose families lived outside the Soviet Union (Poland, Romania and 
the Baltic States) until 1939 often preserved their Jewish identity (Gitelman, 1997).

11 They worked from the Israeli Embassy in Moscow until 1967. Israel beamed radio 
broadcasts to the Soviet Union.

12 A desire to score points with the US and West Germany may have influenced the So-
viet decision to let both Jews and Germans emigrate in the 1970s.
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Mikhail Gorbachev came to power in 1985. He soon realised that the United 
States Government required free emigration of Soviet Jews as a condition for 
détente. By 1987, the Soviet Union began to allow free emigration for Soviet 
Jews. At the time almost 95 % of those wanting to emigrate preferred to re-
settle in the United States. However, the American and Israeli governments 
and leaders of the American Jewish community opposed the resettlement of 
several hundred thousand or more Soviet Jews in the United States. In nego-
tiations involving the White House, Department of State, Immigration and 
Naturalization Service and members of Congress (with consultations with 
American Jewish leaders, Israel and the Soviet Union) limited the annual 
refugee entry from the Soviet Union to 50,000; Soviet Jews would receive up 
to 40,000 of these visas. All refugee visas would be given in Moscow. 

The new quota of 40,000 created a dilemma for the almost one million Soviet 
Jews that wanted to leave. Most decided to go to Israel rather than wait for 
years for an American visa and the future re-closing of the gates of the Soviet 
Union. The prospect of waiting for years, and the risk that Soviet authorities 
might close the gates, led the overwhelming majority to leave for Israel.

The expected massive wave of immigration in 1988, led the Israeli govern-
ment to pursue “direct absorption” which privatised the absorption process. 
It did not use absorption centres. After a short stay at a hotel or with rela-
tives, the immigrant receives resources to rent private housing and to be 
self-sufficient for a year. The immigrant then gets a job or joins a subsidised 
job-training program. The Jewish Agency continued to absorb some Soviet 
immigrants (mostly elderly, handicapped, and single parent families) in ab-
sorption centres.

Several reasons explain the change in policy. The Jewish Agency had begun 
to leave the field of absorption. Its overseas funders did not want to get in-
volved in the large project. Second, the existing absorption centres could not 
cope with the size of the immigration. Finally, many Soviet Jews may have 
preferred the innovative approach and authorities wanted to please them. 
Some could leave and most would soon be able to vote.13 

The policy had mixed results; two and three families often shared a single 
apartment. Others found cheaper housing in peripheral areas or in slum 
neighbourhoods with poor schools, public services and few jobs. Unemploy-
ment was rampant and TV reported on PhDs, classical musicians and soc-
cer coaches sweeping streets. In a 1996 interview about the massive Soviet 

13 Discontent by new Soviet voters contributed to the 1992 defeat of Prime Minister 
Yitzhak Shamir and the Likud. By 1999, Jews from the former Soviet Union became Israel’s 
largest Jewish minority and a very effective political lobby.
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immigration (1989-1992) former Prime Minister Shamir suggested that the 
government had no policy to absorb them. We realised, he argued, that once 
they arrived then solutions were found. He thought that idea of preparing 
ahead of time to be anachronistic.14 Within a decade, most Soviet Jews found 
permanent housing and employment. 

5.  The Ethiopians

Prior to 1977, only 100 Ethiopian Jews “had been grudgingly allowed… (to 
immigrate) … by either Ethiopian or Israeli authorities” (Kaplan & Rosen, 
1994). Previously, government leaders (of the Labour party) opposed their 
immigration. Also, Orthodox Jewish religious and political groups argued 
that the Ethiopians were not authentic Jews. In 1973, the Sephardi Chief 
Rabbi Ovadia Yosef recognized them as descendants of the Tribe of Dan and 
eligible to immigrate under the Law of Return (Wagaw, 1993, p. 57).15 While 
the Israeli government began to foster their immigration after 1977, the issue 
of the legitimacy of their Jewish identity remained.16 

Following the overthrow of Haile Selassie in 1974 and up to 1984, almost 
6,500 Ethiopian Jews immigrated to Israel (Szulc, 1991, p. 292). A covert 
airlift Operation Moses brought another 8,000 Ethiopians by way of Sudan 
between November 1984 and June 1985 (New York Times (NYT) 2 No-
vember 1990). In Operation Solomon, the Israeli Air Force brought 14,160 
Ethiopian Jews from Addis Ababa to Israel in a 36-hour period in May 1991 
(Kaplan & Rosen, 1994, p. 65ff).17 By 1992, almost 50,000 Ethiopian immi-
grants lived in the country.

The Jewish Agency handled their absorption during their first year in Israel. 
Thereafter, the Ministry of Absorption and the government took over. The 
Jewish Agency placed new arrivals in absorption centres. When these filled in 

14 Interview with Yitzhak Shamir, July 17, 1996.
15 He ruled that they must undergo “strict conversion procedures” for marriage.
16 Until about 1985, Israel denied Ethiopian immigrants citizenship and registration 

as Jews unless they converted. Until today, many private Jewish religious schools only accept 
Ethiopian pupils that have undergone formal conversion. In response to protests by Ethiopian 
activists, the Jewish Orthodox religious establishment has shown a degree of flexibility (Kaplan 
& Rosen, 1994, p. 74ff).

17 The pandemonium and excitement of the crowds at the Israeli airport reminded many 
of the joy at the homecoming of rescued hostages of Entebbe in 1976. 
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the late 1980s, it placed them temporarily in hotels and caravan sites along 
with Russian immigrants. 

Ethiopian immigrants became dependent on the Jewish Agency for shelter, 
food, health care, and income. Their absorption resembled the paternalism 
experienced by Moroccan Jewish immigrants in the 1950s. For example, un-
like fellow immigrants from the Soviet Union, they could neither participate 
in direct absorption nor send their children to a school system of their own 
choice.

Absorption authorities claimed that the Ethiopians could not be absorbed 
directly because of their low levels of education, skills, and resources and 
appropriate culture to obtain housing on their own. Not mentioned were the 
vested interests of the Jewish Agency, Diaspora agencies and the government 
in keeping the Ethiopians under their care and control. First, if the Ethiopi-
ans participated in “direct absorption”, the Jewish Agency and the political 
parties that controlled it risked losing tens of millions of dollars received from 
the US government and Diaspora Jewry. This also served overseas fundrais-
ers: “They could be displayed as a unique and exotic group; black, Jewish 
and poor” (Hertzog, 1995). Most importantly, care for Ethiopians justified 
the Agency’s continued role in absorption despite a commitment to transfer 
of its absorption responsibilities and facilities.18 Finally, the Jewish Agency 
funded 100 % of absorption centres with overseas moneys. In contrast, direct 
absorption required the government fund 50 % of the cost.  

We now turn to issues of permanent housing and education involved in the 
absorption of Ethiopian Jews. The two are intertwined as where people lived 
often determined the quality of education that their children received.

6.  Housing for Ethiopians

The Absorption Ministry had responsibility for providing permanent housing 
for Ethiopians with resources provided by the Israeli government and Jewish 
Agency. The government urged the purchase of apartments in communities 
with “strong infrastructures” more in the centre than the periphery. They 
hoped to integrate Ethiopian immigrants within Israeli society in groups 
whose size enabled observance of community life while not creating “congre-
gational pockets”. Despite these policy objectives “… the economic realities 

18 In the late 1980s the Jewish Agency agreed again to transfer its absorption functions 
and facilities to the government. 
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of the country continued to favour the ‘ghettoization’ of the immigrants in 
poorer neighbourhoods” (Wagaw, 1993, p. 138).19

Most available vacant public housing and private units existed in develop-
ment towns and poorer neighbourhoods in the centre of the country. Many 
of the units occupied housing Ethiopian immigrants were located often in 
the same neighbourhood, street or building.20 In many of these same neigh-
bourhoods, the authorities turned temporary absorption centres into perma-
nent public housing, which created instant mini-ghettos of Ethiopians. Lat-
er arrivals followed their relatives and friends to these poorer environments 
despite the urging by officials to seek housing elsewhere. Costs of existing 
apartments and construction of new housing in “better” areas in central Isra-
el were prohibitive (Lazin, 1997). Finally, the initial mortgage policy failed. 
Very few Ethiopian families obtained mortgages before 1991. Importantly, 
the largest mortgages did not provide sufficient funding to allow the recipi-
ent to buy a unit in a decent neighbourhood in central Israel. Consequently, 
most Ethiopians found permanent housing in peripheral development towns 
and in poorer neighbourhoods of less well to do cities and towns in central 
Israel. These communities had fewer economic opportunities, and problem-
atic educational systems. 

7.  Education: Ethiopians

While some Israeli leaders and educators wanted to provide Ethiopians with 
educational opportunities, government officials were most concerned about 
their religious needs. Minister of Education and head of the National Reli-
gious Party, Zevulon Hammer favoured a religious education for all Ethio-
pian Jews who had been isolated from Rabbinical Judaism for centuries.21 In 
the early 1980s, Hammer required Ethiopian pupils to attend state religious 
schools during their first year in Israel. This policy prevented them from ex-

19 Emphasis added (Ministry of Absorption, The Ethiopian Immigrants: Report of Their 
Situation and an operative plan to establish their absorption in February 1987, 9 February 1987 
and Memo, Aryeh Barr to Ariel Sharon, 16 June 1991).

20 Ministry of Absorption regulations urged the placement of a maximum of three Ethio-
pian families per apartment building entrance.

21 No similar policy was deemed necessary for the assimilated Soviet Jewish immigrants 
who had lived under Communism for several generations. The Labour Party supported Ham-
mer’s decision hoping to avoid the absorption “errors” made in the 1950s that forced religious 
Jews to send their children to secular schools (Zameret, 1992). Some viewed religious schools as 
being less threatening, more supportive and contributing to their acceptance as Jews. 
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ercising their legal right to choose either the state secular or religious system 
(Schwartzwald, 1984, p. 105).22

Importantly, even if most Ethiopian parents had no idea of the differ-
ences in the school systems, many may have preferred that their children 
attend religious schools (Gdor, 1996, p. 28), but they had no choice in 
the matter.

Upon arrival in Israel, many Ethiopian children had little or no formal school-
ing. A large number could neither read nor write in any language and initially 
knew little Hebrew. They also had minimum support from very poor parents 
who did not know the language, curriculum or host culture (Wagaw, 1993, p. 
28ff.; JDC, February 1997; Youth Aliyah, 1995, p. 8, 22).23

The educational level of the state religious school system and professional 
training of its pedagogical staff is less that of its secular system. It has fewer 
schools and pupils. 24 It has more than twice the percentage of low perform-
ing and problem pupils who are two thirds of the student body (Schwart-
zwald, 1984, p. 102). Also, the quality of schools varies significantly from 
place to place. The level of teaching, resources, and pupil performance is 
much higher in central Israel, especially in the more well-to-do areas (Iram & 
Schmida, 1988, pp. 37-42). 

In general, the placement of Ethiopians in peripheral towns and in poorer com-
munities in central Israel resulted in most Ethiopian children being assigned to 
schools serving low income and disadvantaged Jewish Israeli pupils. Rather than 
spread the Ethiopian pupils out, schools in the larger secular system were ex-
cluded (Kaplan & Salamon, 1998, p. 3). Moreover, some municipalities refused 

22 The educational reforms of the early 1950s created two public school systems, state 
secular and state religious. Pedagogy in the latter is controlled by the National Religious party. 
There are also recognized schools operated by the ultra-Orthodox. Arab pupils have a separate 
school system which is part of the state secular system. 

Hammer’s decision increased resources for his party’s state religious school system. More-
over, the parents of the pupils provided potential voters for his party. Officials of the state reli-
gious system saw educating Ethiopian children as a spiritual and national challenge. The influx 
of Ethiopian pupils in 1991 overloaded the religious school system and led to “white flight”. 
While claiming to understand and respect the traditions of the Ethiopian pupils, religious edu-
cators wanted the immigrants to adopt “… mannerism, language, traditions, cultural mores and 
values of the host society” (Eisikovits & Beck, 1990, p.178). 

23 Most Ethiopian immigrants “came from one of the most conservative, rural regions of 
Ethiopia ..., illiteracy among the adult population was more than 90 per cent …” (Wagaw, 1993, 
pp. 26-28). Also, between 25 % and 38 %, compared to 9 % for Israeli families, were single parent 
families (Ibid., 1993, p.74).

24 From the mid-1980s until the late 1990 between 15 to 20 % of Israeli Jewish pupils 
attend the state religious system, 68 to 75 % in the state secular and 5 to 10 % in the recognized 
private religious schools (Wagaw, 1993, p. 131; Israel Ministry of Education, 1996, p. 117).
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to assign Ethiopian pupils to study at the “stronger” or “better” state religious 
schools and concentrated them in their weaker schools.25 In many cases, schools 
accepting Ethiopian pupils assigned them to special preparatory classes for the 
first year, in accordance with Ministry guidelines. Here they remained for several 
years. Often, teachers in these classes were poorly trained, part-time, and lacked 
certification (State Comptroller 1985, p.700). Finally, several municipal school 
systems assigned many normal Ethiopian pupils in special-education classes, 
“the educational equivalent of a death sentence” (Gdor, 1996, p. 31).

Operation Solomon in May 1991 almost tripled the number of Ethiopian 
pupils overnight. State religious schools in the periphery and in poor neigh-
bourhoods of central Israel absorbed most of them. Many schools became 
more than 60-70 % Ethiopian.26 Finally, the entire educational system and 
state religious schools suffered from a lack of planning, preparation, space, 
and resources to absorb both Russian and Ethiopian immigrant pupils.27

The poverty of most Ethiopian families exacerbated this situation. While pub-
lic education is free, parents must purchase books and supplies. Upwards of 
40 % of families may have lacked funds for books (Sever, 1997, p. 519). Plac-
ing students with poor educational backgrounds and weak family situations 
into weak schools with weak pupils resulted in minimal learning experiences 
(Gdor, 1996, pp.28-31; Wagaw, 1993, p. 144ff).28 

If education is the key to success for any group, it is the more so for the Ethi-
opians. It affects their chances for upward mobility and plays a crucial role in 
their integration into Israel’s mainstream-modern, technological and mostly 
urban society (JDC, 1997).

8.  Local level activity – the role of a mayor

In general, the government and Jewish Agency made absorption policy at the 
national level. Mayors had minimal input. In housing, many mayors objected 
to the placement of temporary housing camps consisting of caravans (“mo-

25 This probably reflected concern with “white flight” (Halevi, 1996, p.19).
26 In 1996-97 at least 60 schools had more than 25 % Ethiopian pupils; in 1997 18 schools 

had above 40 % (Algazy, 1998; Kaplan & Salamon, 1998; Gdor, 1996, p. 28). 
27 Protocol of Ministerial Committee for Immigration, 14 July 1991. 
28 After June 1992, the newly elected Rabin government let Ethiopian pupils attend state 

secular schools. (JP 18 June 1991). In 1993, approximately 95 % of Ethiopian pupils were in the 
State religious’ schools. The percentage dropped to 85 % in 1995 and 76 % in 1996 (Jerusalem 
Post 18 June 1991).
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bile homes”) in their communities. These were intended for new immigrants 
from the Soviet Union and Ethiopia. Powerful mayors kept them out of their 
municipalities and others had them placed on the outskirts and provided a 
minimum of services. 

The mayor of Beer-Sheva in the peripheral South pressured for and received 
a maximum number of Soviet immigrants. He believed that government 
funding and resources would follow.

In 1991, the Israeli government set up a temporary immigrant housing 
“encampment” called Nachal Bekka on the southern edge of the City of 
Beer-Sheva. This community of 2,500 units soon housed 1,613 Soviet and 
302 Ethiopian families. It included three hundred units for Ben Gurion Uni-
versity students, who performed community service. Their housing may have 
served as buffers between the Russians and Ethiopians. 

Each 45-square meter unit was divided into two apartments, each with a 
kitchenette, toilet, shower, bedroom, sitting room, running water and elec-
tricity. Public transportation, a subsidized coin operated laundry, grocery 
stores, kindergartens and public phones served the community. Within a year 
or two, a few of the residents from the former Soviet Union had purchased 
automobiles and many had installed telephones, washing machines, and air 
conditioners. At the far end, two small buildings served as kindergarten facili-
ties; one for religious and the other for secular pupils respectively. Immigrant 
children from the former Soviet Union occupied one and Ethiopian immi-
grant children the other. In commenting to an American visitor, a Ben Guri-
on University professor explained: “One is ‘black’, one is ‘white’; but it’s not 
like in the United States. It’s more complex. A combination of race, religion 
and politics explains the separation in educational institutions.” 

9.  Findings

The findings here show that for most immigrants from the former Soviet 
Union arriving after 1988, Israeli policy departed from traditional absorption 
practices. A new policy of “direct absorption” provided subsidies to immi-
grants for housing, living allowances, job search assistance, and vouchers for 
Hebrew classes and job training. This group had considerable human capital; 
many were university graduates, engineers, and doctors. Using the resources 
provided by “direct absorption”, many adapted well to the new society.

The Jewish Agency used the traditional absorption system to provide perma-
nent housing, health care, and pensions for a minority of Soviet immigrants 
including many elderly, single parent families, the infirm and poor.
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The actual and potential political clout of Russian immigrants made the system 
more responsive to their needs. Jewish Agency and Israeli government officials 
realised that some, unlike most Ethiopians, had the option of going elsewhere.

The Jewish Agency and government housed Ethiopians in poor neighbour-
hoods in the periphery and in central Israel. The other options were economi-
cally unfeasible. The government placed Ethiopian children, most of them with 
weak educational skills, in the second-rate religious school system. Political 
party interests determined this policy. There was little political pressure to act 
otherwise. The Ethiopians had little if any clout.29 They were more of a captive 
group. 

10. Conclusions

In asking about the relevance of this case study for EU’s refugee crisis, it 
is important to understand that the Israeli government pursued a policy of 
maximum immigration of Jewish refugees. While they preferred Jews from 
the Soviet Union, they also accepted Ethiopian Jews. Motivating Israeli po-
litical leaders was a perception that a loss of a Jewish majority posed an exis-
tential threat to Israel’s survival. 

The pre-state Zionist ideology envisioned an independent “Jewish” state in 
part of Palestine with Jews being an overwhelming majority of the citizenry. 
During the Holocaust, millions of potential citizens were killed. At statehood 
in 1948, the Jewish state had an Arab population of about 18 %. Their higher 
birth rate threatened the Jewish majority in the long run. Leaders of Israel 
welcomed the Jews from Arab lands whom they looked down upon as being 
primitive, less educated, and very different from the Jews of Europe, but they 
accepted them to preserve the Jewish majority and achieve a critical popula-
tion mass needed for economic survival. 

From the early 1950s Israeli leaders looked for a potential mass immigration 
of educated, “cultured” (and “Western”) Jews. They focused on the almost 
three million Jews in the Soviet Union. The government established the Liai-
son Bureau to bring the Soviet Jews to Israel. The Liaison Bureau organised 
Jews and non-Jews in the US to pressure the American government to influ-
ence the Soviets to let the Jews go.30 When the gates opened in 1989, Israel 
pressured the US to close its gates to Soviet Jews. 

29 By the early 1990s the Ethiopian Jewish community in Israel barely numbered 70,000 
persons. 

30 It also pressured European governments not to accept Soviet Jews who had left Israel.
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The Ethiopians faced a similar second or third-class status of immigrant Jews 
from Arab lands. They were needed and thus accepted, but reluctantly. They 
did not receive the same opportunities and benefits as many of the Soviet Jews.

The flip side of the demographic concern is the reluctance of Israel to accept 
the return of the Palestinians. A recent law prevents Israeli Arab citizens from 
bringing spouses from the occupied territories to live in Israel. Israel has also 
been reluctant to grant asylum to non-Jewish political refugees from East Africa.

The political will to accept and absorb Jewish refugees apparently buffered 
the lack of a coordinated absorption policy. The Prime Minister did not see 
the need to plan for the arrival of a massive wave of immigrants. His view was 
“let them come and we will find solutions.” In the end, that is what happened.

In the case of the current crisis in Europe, acceptance of immigrants would be 
facilitated if any member of EU sought to expand its population. Countries 
that are short of work force might be interested in accepting more refugees. 
Moreover, refugees arriving with skills and professions might be more easily 
accepted. Finally, some countries might be more willing to accept Christian 
refugees. 

In the case of Israel, not all mayors favoured the policy of wanting a maxi-
mum of Soviet Jews. Some wanted to keep Ethiopians out. With the massive 
wave of immigrants, the government built temporary caravan communities 
to house them. Some municipalities objected to a caravan community being 
placed in their city or town: NIMBY. When these efforts failed, some mayors 
placed them on the edge of the municipality and did not provide services. 
In sharp contrast, the mayor of Beer-Sheva wanted a maximum number of 
Soviet immigrants. He believed that they would help develop the city. He 
expected that the government, Jewish Agency and Diaspora Jewry would 
provide resources to facilitate the absorption of the immigrants. 
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LESSONS FROM THE ISRAELI EXPERIENCE WITH IMMIGRANTS 
FROM THE SOVIET UNION AND ETHIOPIA, 1989–1992

Summary

The paper presents an account of the Israeli government’s efforts to absorb and in-
tegrate an influx of Jewish immigrants from the Soviet Union and Ethiopia. With 
fewer than five million persons, Israel accepted 400,000 Jewish refugees between 
1989–1992. At the time, the Israeli government discouraged granting of political 
asylum to tens of thousands of mostly Muslim refugees from East Africa. Further-
more, an Israeli law prevented family reunification of Israeli Arab citizens who 
married Palestinians living outside of Israel (including the occupied territories). The 
paper looks at policies designed to provide housing and education to the Russian 
and Ethiopian immigrants. Israeli absorption policies were not coordinated. Prime 
Minister Shamir later told the author “Who needed policy? Let them come and we 
will make policy.” Policies gave preferential treatment to Russian immigrants who 
had more clout than the Ethiopians. They also had greater social capital. While 
the national government and the Jewish Agency, an NGO representing world Jew-
ry, set immigration policy, mayors had some input in implementation. One mayor 
discussed here used absorption of immigrants as a means to foster local economic 
growth and development. The major finding here is the importance of “political 
will”. Israeli government officials and much of the Israeli population favoured mass 
immigration of Jews regardless of where they were from. Israeli leaders want to pre-
serve a Jewish majority among its citizens. With respect to lessons for the EU, the 
findings here suggest that the successful absorption and acceptance of refugees lies in 
the attitude of the host country toward immigration. Policies and issues of coordina-
tion and implementation are secondary concerns. In the Israeli case despite the lack 
of adequate resources and lack of coordination absorption of immigrants succeeded.

Key words: Israel; Jewish immigrants; absorption policy; Russians; Ethiopians; ed-
ucation policy
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1.  Migrations as Part of a Globalising World

Numerous authors have, with the fall of socialism and the disappearance of a 
two-bloc world, analysed the possible development of a globalised world. Con-
sidering the huge discrepancy in global wealth distribution, they have pointed 
out two options: either the rich democratic countries will help the development 
of poor undeveloped countries or they ought to be prepared to open their 
borders to citizens from the developing world (Dahl, 1990, pp. 224–228). So 
far the international community (economic and political institutions) has not 
adopted a clear, acceptable, and sustainable strategy. In light of this, recent mi-
grations may be seen as a spontaneous implementation of the second option, 
for which neither Europe nor the USA are sufficiently prepared. Because the 
population in the developing world is far more numerous than the population 
of the developed world, this option has a limited capacity (Fauser, 2012).

Migrations are mostly caused by the biggest problems of the globalised world 
and stem from the need of people to: a) escape from poverty and poor living 
conditions (economic and ecology migrations) and b) escape from authori-
tarian regimes, political conflicts, and wars (war migrations and asylum-seek-
ers). Better resolution of world problems (in a peaceful way, without wars, 
or by means of better environmental protection of the planet), together with 
improved chances for the economic and democratic development of poor 
countries, would reduce the need for people to leave their countries in this 
way (Held et al., 2000).

This policy field has turned out to be exceedingly complex because a high 
influx of migrants, especially in times of economic crises, creates a fear of 
foreigners among the domestic population. In European countries, which 
are preferable destinations for migrants, one may observe the rise of right-
wing populism, authoritarian culture, racism, as well as crises of democratic 
principles and standards. 

Protection and affirmation of democratic principles and social relations must 
be rooted in the local community and are of primary importance for Euro-
pean society, especially in this policy field (Schibel, 2003, pp. 99–106). This 
democratic model should also upgrade the quality of international policies 
and improve the solution of urgent global problems. 

1.1.  Three Policy Regimes and Respective 
Policy Measures 

Migrations are highly connected with the course of global economic and po-
litical development, the distribution of wealth, and labour and capital mo-
bility. Strategies and policies on migration differ across countries as well as 
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periods, highly influenced as they are by ideology and value standards. In the 
first place, they are influenced by the economic situation in the country, the 
type of migrants (highly educated workers, medium or poorly skilled workers, 
or their dependent family members) and the ideology of political leadership 
(left, moderate, or right). Therefore, the type of national state regulations 
and policy measures (of both state and individual local governments) vary 
across European countries or across periods within a single country or city. 

In practice, both in the national and the international arena serious ideo-
logical value conflicts may be seen regarding the course of world develop-
ment (economic and democratic), and in accordance with these concepts 
various kinds of migrant policies are suggested, with specific measures and 
instruments. The right-wing ideology approach can be identified, which, af-
ter 11 September 2001, strongly advocates security and closing borders to 
migrants, with the permanent development of negative narratives towards 
foreigners (primarily a radical Islamic group, but also spreading fear and in-
tolerance towards all foreigners). 

Nyberg-Sørensen, Van Hear, and Engberg-Pedersen (2016) identify three 
policy regimes in the migration development discourse:

a)  The policy of closure and containment means that developed countries are 
closed to new immigration. This policy is created in order to stop or control 
migrants and refugees (Phillimore, 2016; Frum, 2015). It is characterised 
by the following measures: establishment of a strict visa regime towards 
migrant-exporting countries; development of a buffer zone in countries 
(“safe third countries”) on the periphery that will absorb asylum-seekers 
and keep them there; strict border control to protect against smugglers 
and trafficking; restrictions on work permits for the migrant population 
within the country; withdrawal or restrictions of social support, educa-
tion, health, or housing for new migrants; return of unwanted arrivals to 
their home countries; strict and discretionary procedures for permanent 
residence, naturalisation and citizenship; and aid policies towards unde-
veloped countries which are conditional in that the recipients are required 
to take back asylum-seekers and unwanted migrants. This policy develops 
minimal (if any) dialogue between the global North and South.

b)  The policy of selectivity towards immigration and development support 
(aid) is a more liberal policy in comparison to the previous one. Advo-
cates and representatives of this policy understand that migrations are 
caused by global inequalities, poverty, and conflicts and are aware of and 
empathise more with the troublesome position of this population. They 
share responsibility for refugees and try to help them to attain security 
and better life. This policy implements various measures such as creating 
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positions for skilled workers and including a number of educational and 
training programmes for migrants; establishing resettlement quotas; of-
fering secure residence or even citizenship on the basis of qualifications 
and assets; and the like (Hoskins, Kerr & Liu, 2016). Aid policies to-
wards countries migrants originate from are conditional in that they are 
required to take back asylum-seekers and unwanted migrants, but this 
requirement is negotiated (not imposed). Humanitarian aid is distrib-
uted through the UNHCR and NGOs. Developmental aid is procured 
for good performers and strategically important countries, encouraging 
the return of migrants or their settlement in the border countries of this 
region and helping their integration. This policy develops cooperation 
in order to reduce irregular migration. Its main weakness is that it is 
palliative and does not solve the problems that have originally caused 
migrations.

c)  The third is the policy of liberalisation and trans-nationalism, covering 
all fields of activity: labour mobility, diaspora activities, and refugee pro-
tection. In a developed country a number of measures are implemented 
such as issuing temporary work permits to migrants, increasing settle-
ment quotas, providing dual citizenship, and the like. This policy de-
velops cooperation and partnership with the country of origin, helping 
and contributing to the mitigation of existing problems (war, conflicts, 
ecology and economic troubles, authoritarian regimes, and similar is-
sues). This policy offers immigrants the opportunity to participate in 
these processes as partners in numerous ways: with remittances, which 
they send to their home country (to their families); in the creation of the 
best possible negotiating platform with their home country; and, finally, 
if they should want this, by returning to their country of origin if the 
situation improves. A number of measures could be taken to help these 
processes for migrants: tailored education, training for skills and jobs 
important for the economy of the migrants’ home countries, creation 
of mutual investment projects, and so on. At an international level, this 
kind of policy develops a partnership dialogue between developed and 
developing countries, focusing on solving the main problems and trou-
bles (political, economic, environmental, social, and the like). This poli-
cy focuses on poverty reduction, stimulation of economic development, 
conflict prevention, democratisation, and the development of human 
rights, which may have a beneficial impact on both these countries and 
the world as a whole. In practice, however, it is a complex task because 
of the weaknesses of international institutions and regulations. The first 
challenge stems from the necessity to limit multinational corporations’ 
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(MNCs) ambitions to make a profit at any cost, especially in the devel-
oping world.

This policy must by necessity confront the main challenges of the globalised 
world that need to be addressed. Therefore, it is necessary to stop wars in-
spired by oil, politically covered by narratives of the protection of democracy; 
to reduce and even end pollution, which jeopardises life on our planet and 
is especially present in the developing world (causing global warming, de-
stroying atmosphere layers, and jeopardising poorly developed countries thus 
resulting in ecology migrations)1 (Standlea, 2006); to change international 
regulations regarding business standards for MNCs in order to stop exploita-
tion, which can be seen in the practice of child labour2 and the labour of 
adults in poor conditions. In that sense, it is necessary to limit working hours 
to eight hours per day, obtain decent wages, and so on. In this field, serious 
measures should be prepared and implemented: taxation of MNCs could 
contribute to the funding of various developmental programmes in devel-
oping and moderately developed countries. With better living conditions in 
their own countries (education, infrastructure, housing, health, jobs, and a 
green and clean environment), people would not need to leave their countries 
of origin except to travel, to work for a while in other countries, to meet other 
people, or for similar reasons.

The international community is highly divided regarding their understanding 
of these values and the course of global development. This paper advocates 
the last policy model, because it has the best developmental and sustainabil-
ity potential. 

2.  Experiences and Good Practices in Migrant 
Integration: The Role of Local Governments

Most European societies have the policy and philosophy of accepting mi-
grants as a functional and integrative part of their societies. It turns out that 
it is of a great importance to understand cultural, social, and political differ-

1 Cases of destruction of the Amazon rainforest or tropical forests in Indonesia, in which 
numerous species of plants and animals were destroyed so that palm trees could be grown for 
the production of cheap palm oil, and the like. 

2 For more detail see, for example, the use of child labour in dangerous cobalt mines. These 
children are 4–14 years of age and work 12 hours a day in terrible conditions, without protection 
measures, jeopardising their lives inhaling cobalt and drinking polluted water. Their daily wage is 
£1. MNCs have made huge profits because cobalt is an essential element for IT equipment. See: 
https://www.youtube.com/watch?v=JcJ8me22NVs.
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ences (values) and help migrants to adapt to the host country and integrate 
into its economic, political, and social life. An important principle is to avoid 
forced integration. The main actors of such policy are state institutions such 
as ministries of foreign affairs, ministries of the interior, ministries of edu-
cation, social care, health care, economy, and employment, ministries of fi-
nance, and similar bodies. Furthermore, there are specific state institutions 
created specifically for this reason, like directorates for migrations. 

In the process of creation and especially in the implementation of migration 
policies and programmes, local governments (municipalities, cities, counties, 
and regions) are of huge importance. A number of local institutions are en-
gaged in implementation programmes and the quality of migrant integration 
depends to a considerable extent on their organisational and management 
capacities and skills, their attitudes, values, dedication to the ultimate goal, 
as well as the methods and the toolbox of instruments which are used in their 
work. 

State regulations on immigration establish key standards and represent a 
framework for local government activities in the implementation of migrant 
integration programmes. It may be observed that Scandinavian countries 
have traditionally more liberal regulations than, for example, Italy does. 
Therefore, the migrant population in Italy faces numerous problems on a 
daily basis because of unclear and restrictive state regulations. In such condi-
tions, local governments can do little to help in these aspects.

Several waves of integration from 1960 to the present have been caused by 
various factors (economic, political, and conflicts and wars), resulting in 
countries offering different immigration regulations, policies, and regimes 
and implementing them together with local governments. These activities 
have had varying results (i.e., varying success with regard to integration) and 
local institutions used to play an important role in procuring good results. 
Differences may be seen in the results achieved in different cities or regions, 
even within the same country. Italy is a good example: the city of Bologna 
and the Italian regions of Emilia Romagna and Veneto, as leaders in this 
policy field, have had much better results in terms of migrant integration in 
comparison with other Italian cities or regions. Local leadership has had a 
primary and considerable influence on these processes.

All the cities in the sample analysed in this paper have had a long history 
of hosting migrant populations, which represent an important and integral 
part of their urban population. The analysis will start with the case study of 
Antwerp in Belgium, as a good representative of both favourable and unfa-
vourable results of immigration policy and practice. The Scandinavian cities 
in the sample are important to show the kind of results that can be achieved 
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in the ambience of highly democratic and liberal national regulation toward 
migrants. Malmö (Sweden) has a significant share of migrant population and 
its positive and negative experiences are excellent lessons on the basis of 
which better and more efficient policy and programmes may be tailored, es-
pecially regarding employment and more effective integration. The practice 
of an anonymous midsized Norweigan city (figuratively named “Midtown”) 
is shown as an excellent example of a succesful policy of training and migrant 
integration. The final part of the paper contains experinces from Italy, i.e., 
the city of Bologna and two regions: Emilia Romagna and Veneto. Italy rep-
resents an example opposite to that of Scandinavian countries because of its 
restrictive and controversial regulation towards the migrant population. It 
is of great importance to show how, even in this unfavourable environment, 
some cities like Bologna and some regions like the two in the example have 
developed the good practice of hosting immigrants as an important devel-
opmental resource for their economy and as human capital which enriches 
their society. The Veneto region with its developed practice of training for 
migrants is a very good example of great devotion to the succesful and effec-
tive integration of this population into economic life. 

2.1.  Antwerp

The Belgian city of Antwerp is a great European port, which has attracted 
immigrants for centuries. Since the 15th century the city has been exposed 
to a constant influx of foreigners, but since the 19th century these processes 
have intensified. In the 20th century, especially since the 1960s, new waves 
of migrants have been attracted by jobs in Wallonian mines and Ghent tex-
tile factories, as well as possible employment in the construction and service 
fields in Brussels and Antwerp. Large numbers of migrants of Turkish and 
Moroccan descent came to Antwerp and today they represent around 14% of 
the city’s population. They are situated in neighbourhoods in southwestern 
and northeastern parts of the city. 

They found niches in the market and began to offer new goods and services, 
which have profoundly developed existing economic activities. In Antwerp 
they are primarily active in the fields of wholesale trading, the food industry 
(bakeries, fast food shops, small groceries, and restaurants), as well as in the 
construction industry and manufacturing services (Eraydin et al., 2010, p. 
533). Three types of worker profiles can be identified in this population: the 
poorly educated, the skilled workers, and the very successful entrepreneurs 
who contribute to and enrich the city’s economy with their knowledge, crea-
tivity, and innovations. This migrant population is closely connected to their 
families, relatives, and friends. They tend to be very sociable (in coffee shops, 
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shopping centers, and mosques) but often stay relatively self-sufficient and 
isolated from the indigenous city community.3 

The city has numerous public institutions which offer social assistance to 
the migrant population (€1,000 per month). Besides public employment 
programmes, this population is mostly self-employed. Both on starting and 
further developing their businesses, the migrants primarily rely on financial 
and advisory support from family members, cousins, and friends. Research 
indicates that the majority of business decisions are made in this circle. They 
rarely decide to take loans from banks (loans to start or develop their busi-
ness or strengthen their entrepreneurship skills) because of complex proce-
dures and language barriers (Eraydin et al., 2010:528, 536, 537).4 

At first their shops were located in the neighbourhoods where they lived 
but in time they moved to other parts of the city, which evidently improved 
their social integration. Their main reasons for moving were less competition, 
better sales, and consequently higher profits. For example, they opened their 
new stores in elite shopping zones, in Deurne and Wilrijk, whose residents 
are members of the middle and upper-middle classes. These shopping areas 
traditionally offer only high quality and expensive goods. The migrants of-
fered their customers footwear and clothing of excellent quality at reason-
able prices, which turned out to be a great commercial success, with stores 
becoming very popular (Eraydin et al., 2010, p. 534).

In spite of the successfully integrated migrants, a part of this population could 
not manage to find jobs and still belong to a socially vulnerable group. The 
data show that 59% of Turkish and 56% of Moroccan migrants in Antwerp 
live in poor conditions and below the poverty line.5 Women and a segment 
of the young immigrant population are particularly vulnerable groups. In the 
case of the latter, research has noted that abundant social aid demotivates 
young people from seeking employment. Thus, they became dependent on 
social aid and remained passive and socially isolated (Eraydin et al., 2010, p. 
539). In the light of these data, the local public have started debates on the 
reform of the system of donations and aid, in order to stimulate employment. 

In Antwerp it is possible to identify a lack of projects which foster inter-eth-
nic communication and focus on greater familiarity with respective cultures, 

3 Researchers have pointed out that knowing the host country’s language represents an 
important factor with regard to coping better in society and integrating more easily. Individuals 
who do not speak the local language experience serious hardships in finding employment and 
integrating into society; therefore, they tend to be socially isolated.

4 In one research paper, 72% of the respondents never used financial support from banks 
and 61% always used financial support from family and friends.

5 The poverty line is at 60% of the average local population wage. See Eraydin et al., 2010, 
p. 541.
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values, ways of life, and social habits. It is, however, of huge importance 
to develop various kinds of projects and policies focused on connecting the 
migrant population with the majority of Belgian citizens, so that they may 
get to know each other better and socialise. This can range from kindergar-
tens, schools, and neighborhoods to different city performances, carnivals, 
and festivals (of film, books, cuisine, drinks, music, architecture, tourist des-
tinations, and the like). Throughout this process all these ethnic groups (the 
majority as well as the migrant minority) are given the chance to understand 
each other’s cultures better and to realise that they may gain numerous ben-
efits from their new culturally enriched society.

2.2.  “Midtown”6

The community of Midtown in Norway received, by chance, a great number 
of migrants and was dedicated to procuring better results with regard to their 
social and economic integration into the local community. In this process 
they completely transformed traditional policy implementation and upgrad-
ed the quality of the integration process.

They changed the organisation and management process. First, they merged 
two institutions, the Social Centre (which procured social aid to migrants) 
and the Training Centre (which trained them for particular jobs), into a single 
new institution (the Introduction Centre), which specialises in working with 
migrants. Prior to the merger, both institutions dealt with the migrant popu-
lation only as part of their other regular activities with other citizens. In the 
traditional setup, the Social Centre was of primary importance and the Train-
ing Centre was an additional institution. The integration of these institutions 
enabled them to focus solely on migrants and to establish an ambitious and 
attractive entrepreneurial programme for their professional training as the 
most important activity. This change of priorities brought about a huge dif-
ference in results and this manner of work turned out to be more effective. 

This reform made a considerable difference to the work methods employed 
by social workers who are coordinators and supporters. This method requires 
migrants to be more active and use their knowledge, skills, and resources 
(to complete the training programme and) to find a job. In this way, people 
integrate into the community by means of employment. 

6 This chapter is based on the analysis conducted by Hagelund (2005), who examined 
the introduction of a compulsory two-year introduction programme for newly arrived refugees 
in Norway. In her research, Hagelund examined the implementation of the programme in a 
medium-sized Norwegian city. However, in order to protect the anonymity of the interviewees, 
its real name is not given but the more general term “Midtown” is used instead. 
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The two-year training programme is intended to be compulsory. It is considered 
a workplace and each person gets a monthly salary for attending, which is suffi-
cient to cover all living costs and allow for a comfortable life. The training covers 
language learning and professional training as important skills for employment 
and a financially and socially independent life. Participation in the programme is 
obligatory and absence results in a “salary cut” and finally in expulsion from the 
programme. The migrant population is encouraged to be active, creative, and 
innovative and to participate in society. They are not discouraged from taking up 
another job, if they wish to (if they did get an additional job their salary would 
not change), but their regular attendance and active participation on the training 
programme is required. There is zero tolerance of absenteeism. 

There have been lively debates over how sensible this policy is and what the 
best way to implement it may be, but regardless of certain dilemmas (under-
standing the problems of individuals, and even their possible poor under-
standing of the system and the nature of the programme) this programme 
has achieved far better results than earlier ones (Hagelund, 2005, p. 682).7 
Migrants are placed in a more active position and quite soon they become 
independent as they find employment. They are also asked to take on the per-
sonal responsibility of solving everyday problems and doing practical tasks. 
Previously, helping migrants with such problems was within the remit of so-
cial workers, while now the participation of the social service in the lives of 
migrants is constrained to reasonable level (and is more of an exception). 

All analyses on the topic of the successful integration of the migrant pop-
ulation in this country have pointed out that the previous system was not 
efficient. For example, a huge number of migrants were long-term recipients 
of social welfare (which is very generous),8 although this was established as 
a short-term measure. They were unemployed (52% of this population was 
unemployed, while the unemployment rate of the population as a whole was 
30%), poorly or inadequately educated and trained, and also poorly socialised 
(isolated and even stigmatised and the like) (Hagelund, 2005, p. 682).

It turns out that the poor results were to a significant extent caused by the 
design of the institutions which were in charge of integration policy. This job 

7 The welfare rights of migrants are now considered to be a useful instrument to require 
that migrants adhere to a certain style of behavior and produce certain results in their work, whi-
ch is important for both the country and the city in order to procure good quality of integration 
(Hagelund, 2005, p. 680). 

8 These grants were planned as short-term measures in the programme, but in a number 
of cases they turned out to be long-term donations, which represents a programme failure and 
social problem. Data from a report prepared in Norway show that out of 176 trainees only 
16% became employed and only 5.7% entered the regular educational system (s. Lund, 2013 in 
Hagelund, 2005, p. 682).
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was previously assigned to the Centre for Social Work as the most important 
institution, while the institution second in importance was the Training Cen-
tre, whose programme was quite often unsuccessful. Therefore, the ultimate 
goal of this policy (to employ migrants and to help them integrate as inde-
pendent and active members of society) was poorly implemented. 

The primary position of the Centre for Social Work in the implementation 
of this policy (which is the traditional practice in most European countries) 
turned out to be inefficient and ineffective. The Centre primarily focused on 
helping migrants by placing them in the position of passive clients9 (Hagelund, 
2005, p. 675). The Midtown experiment of establishing a single institution (the 
Introduction Centre), predominantly created for the integration of migrants 
into society, with the main aim of having them use their training for employ-
ment (as the main integration instrument), resulted in far greater success.

This programme started with the idea that every individual has the basic 
capacity, skills, and knowledge which they can upgrade in the professional 
sense, which can be used in society as an instrument of their integration 
(Hagelund, 2005, pp. 670, 675, 676). Through employment migrants have 
better chances of integrating, improving their understanding of values in so-
ciety and the rules of the game, and preparing to be useful members of the 
host country’s society.

In the new model, public officials engaged in this programme are required 
to be efficient coordinators. They need to be more disciplined, to respect 
work standards, to require the regular attendance of each person at training 
sessions, and to improve their skills in each of the required aspects (language 
learning; professional training; and accepting rules, values, and inclusion in 
various aspects of life in society). 

The traditional way of work whereby social workers showed indulgence 
and kindness and provided excessive help to migrants placed the latter in a 
passive position and created many problems for this group and for society. 
In such a regime, social workers did numerous practical jobs for migrants, 
ranging from paying their bills, to purchasing things for the home, procuring 
babysitters and child care, and even doing maintenance jobs in their homes, 
and the like. In this way, the social workers took on a huge amount of work 
for no serious reason, while the migrants remained passive: not only in small 
everyday jobs, but also in training and seeking employment. 

9 In that sense, the term kindism was included in public debate as a symbol of the clas-
sical way of work, which was seen as the main cause of this policy failure and discouraged the 
small proportion of the migrant population which grew integrated into society. This way of work 
resulted in a high level of dependency on social aid, a high level of unemployment, and the social 
isolation and stigmatisation of this social group. 
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With the change of the system, the new position of the social worker is more 
demanding than it used to be. As the primary contact for a migrant, the 
social worker has to work with this person, to follow his or her development 
in all aspects of the programme (language, professional skills), to encourage 
the migrant to be independent, to assume his (her) responsibilities and do 
their best to prepare for employment and life. The Introduction Centre has 
to facilitate the preparation of migrants for life and work and not to protect 
them from the challenges of life.

2.3. Malmö

Malmö is a city in the south of Sweden, with 300,000 inhabitants. As an 
industrial centre, the city used to attract migrants with its opportunities for 
work but the state ended this process in the 1970s. Since then, migration has 
been on the decrease and has mostly appeared in the form of asylum-seekers, 
refugees, and the reunification of migrant families. Today, 40% of the popu-
lation of Malmö are migrants by origin (with one or both migrant parents). 

Part of the poorly integrated population has predominantly settled in the 
southeastern part of the city. This population lives in worse conditions than 
the majority of the Swedish population, especially following the crisis of 
2008. The level of unemployment is double that of the unemployment level 
of the Swedish population (28% compared to 14%), there are considerable 
numbers of young migrants dropping out of school, which damages their 
future employment prospects; i.e., the possibility of getting a good job and 
procuring economic independence and achieving regular integration into so-
ciety (Scuzzarello, 2015, p. 59, 63).

The Swedish integration policy is very liberal and affirms democratic standards, 
freedom of cultural choice for migrants, cooperation, and multiculturalism. In 
this sense, as early as 1975 the Law on Migrants stipulated high social, econom-
ic, and political rights for this population (voting rights at local elections and 
participation in the work of political institutions) and it also established a liberal 
naturalisation regime (Scuzzarello, 2015, p. 60). In practice, however, migrants 
as an organised group are poorly integrated in decision-making processes, or not 
as well as some other groups and organisations (unions, for example). 

Since the mid-1990s, this policy field has also changed with the change in man-
agement style and corrections to the welfare state regime, with the affirmation 
of efficiency, effectiveness, rationality, and entrepreneurship. The corrections 
to this policy field started with the identification of poor results. Therefore, an 
emphasis was placed on the professional training of migrants in order to pro-
cure economic integration (employment), which in turn facilitates their social 
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integration to a considerable extent (Scuzzarello, 2015, p. 64). In this context, 
unemployed migrants who are able to work are considered a burden to society 
and a numerous debates have been initiated in public. 

Nowadays, it is stressed that migrants are an important developmental resource 
in Swedish society because they have knowledge, resources, cultural diversity, 
and speak various languages, which ought be seen as important social capital 
for Malmö, too. In that sense, in the implementation of migrant policy, an 
emphasis is placed on the active attitude of this population in the integration 
process (Scuzzarello, 2015, p. 64). In this context, the city government creates 
the education policy for migrants as a priority task, offering special training for 
attractive jobs, with the active role of the private sector as an employer.10 

In Malmö’s spatial planning policy, just as in that of a number of other Scan-
dinavian cities with a foreign and migrant population, great efforts are made 
to procure pleasant and attractive public spaces for migrants to meet and 
socialise with the local inhabitants of the city. They have also developed a 
number of programmes of mutual understanding, delivered through educa-
tion institutions for children and young people (kindergartens, schools, uni-
versities) and partly through the city’s cultural activities. Still, it was identi-
fied that good results were not achieved in terms of the political integration 
of this population, considering the necessity of including better programmes 
for the affirmation of their higher political participation. 

Special attention was devoted to all the aspects of inclusion and integration 
of the impoverished population into the system and especially with regard to 
solving problems of social isolation, marginalisation, and stigmatisation. An 
analysis has shown that in life numerous problems affect primarily women, 
who are the most vulnerable category (especially among the Muslim pop-
ulation). Often their families (fathers, husbands, and sons) deny women 
the right to participate in language learning or occupational training pro-
grammes. In this way, not only are they are personally being marginalised, 
they also cannot support their children in the process of integration, which 
causes damage on two levels. In host countries, various forms of violence 
against women have been identified, ranging from arranged marriages for 
girls to physical violence in cases of breaking the rules imposed by the fami-
ly11 (Hagelund, 2005, p. 670).

10 Policies for Metropolitan Cities as a kind of National Regeneration Strategy represent 
an initiative which encourages the way that the local government works in this respect. 

11 A dramatic case of murder was recorded where a girl was killed by her father and brot-
hers because she had a Swedish boyfriend. Cases like this stress the importance of the state in 
protecting the human rights of each citizen, including members of this group. 
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In this context, analysts conclude that the state shares the responsibility for such 
tragic consequences because of its passivity. They have stressed that tolerance 
towards cultural idiosyncracies should not bring into question the obligation of 
the host state to protect human rights in this social group, too. Cases like this 
initiate change in some aspects of immigrant policies and foster the tailoring 
of policy programmes and measures to the needs of the migrant population. 
Analysts point out that women and young people, as vulnerable groups, are po-
tentially the greatest beneficiaries of a better quality of life in the host country. 

2.4. Bologna

Bologna is a city in Italy, in the Emilia Romagna region. As an old industri-
al-service (university) centre with 380,000 inhabitants, this city accepted la-
bour migrants until the beginning of the 1980s when the state put an end to 
this practice. This process continues through the integration of migrant fam-
ilies, refugees, and asylum-seekers. Today, the migrant population represents 
14% of all the city’s residents. The main problems this group faces are the poor 
quality of living conditions and complicated and controversial state regulation, 
which left uclear rules how they can legally stay in Italy. This regulation result-
ed in the illegal status of 10,000 migrants (who have no stay or work permits). 
This stressful condition often causes them to engage in conflict with the police, 
officials, and other inhabitants in the city (Scuzzarello, 2015, p. 60).

Italy introduced the Law on Immigrants in 1998 and provided this popula-
tion with the right to education, health, and social protection, but did not 
give them political rights (the right to vote, for example) nor the right to 
naturalisation. This would be a model known as the policy of selection (Ny-
berg-Sørensen, Van Hear & Engberg-Pedersen, 2016), with limitations to 
political rights and naturalisation. In time, this regulation placed immigrants 
in an even worse position. In 2002 amendments to this law revoked the finan-
cial means which the state used to transfer to regions in order to support the 
activities of this vulnerable social group.

Bologna and the Emilia Romagna region, in which this city is situated, have 
traditionally had social democratic and liberal political leadership and man-
agement philosophy. Since 1945 left-leaning political leaders have made a 
great effort to support the migrant population, in spite of state regulation. 

The prevailing attitude of the leaders is that migrants substantially enrich 
their communities and contribute significantly with their knowledge, culture, 
habits, and economic activities to the local economy and the development 
of the cities and the whole region. Especially since the 1990s, understanding 
that migrants carry important developmental strength, stimulate entrepre-
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neurship, and upgrade the welfare of regional and urban society has been 
strengthened in migrant policy (Scuzzarello, 2015, p. 69, 70).

The Bologna city government often stresses that migrants are very impor-
tant for a number of jobs which the Italian population cannot or does not 
know or wish to do, such as establishing groceries all over the city. Groceries 
are of traditional importance for Bologna (as well as for other Italian cities) 
but have been destroyed by mega-market chains. The migrant population, 
however, have started up grocery stores again and survived despite strong 
competition. These groceries offer in fresh fruits, vegetables, and other food 
supplies in almost all parts of the city, as well as make deliveries to elderly 
people or other households which need this kind of service. 

Migrants are also inevitably important in jobs that involve looking after el-
derly people and persons with special needs. When the traditional role of 
women in this field (taking care of children, ageing family members, or other 
persons in need) changed with the active employment of women in order to 
upgrade the economy and welfare of the family, this type of service was left 
unaddressed and it is in this important field that migrants have found their 
employment opportunities (Scuzzarello, 2015, p. 65, 68, 70). 

Additionally, city and regional governments have established cooperation 
with the agricultural sector to simplify procedures for the employment of mi-
grants in seasonal jobs. Various types of programmes have been established 
for this population to start their own businesses and establish their own firms. 

The Bologna city government has devoted additional attention to improving 
the civil and political participation of migrants. Towards that end, in 1995 
the Bologna Council supported the establishment of the Metropolitan Fo-
rum as an institution which ought to strengthen the political participation of 
this social group. The Forum was intended to devote particular attention to 
migrant needs, as well as to find solutions for the problems they experienced 
in society (in order to foster their successful integration). It turned out that 
in practice the Bologna Council very rarely consulted this institution, and 
even when it did, the Metropolitan Forum only had a consultative role and 
moderate impact. The civil sector (NGOs) facilitates the influence of this 
population on the decision-making process but the political participation of 
immigrants remains a weak point of Italian society in general. 

2.5.  Training of Migrants in Northeast Italy

The Veneto region in Italy has a strong and vital economy (small family firms, 
developed industrial districts, and the implementation of innovative develop-
ment models), which attracts migrants from numerous countries. They come 
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from neighbouring countries in southeast Europe (Romania, Bulgaria, and 
Albania), from Maghreb countries like Tunisia (Africa), and from Bangla-
desh (Asia) (Magnani, 2015, p. 153).

At 118,000 Veneto is the second region in terms of migrant population 
growth in Italy (after Lombardy at 209,000) and is followed by Emilia Ro-
magna at 111,000 foreigners. At 23% Veneto is also second in terms of the 
share of migrants in the population of the region as a whole (after the Tren-
tino Alto Adige region, in which a small number of foreigners – 73,000 – still 
represents as much as 36% of this border region’s population). Lombardy 
and Emilia Romagna have similar share of immigrants in the population as a 
whole (around 22%) (Magnani, 2015, p. 153.) 

Veneto’s economy needs additional well-trained labor. This region has de-
veloped a relatively liberal policy toward migrants (a serious shift was made 
from the idea that migrants were a burden to the host society towards the 
attitude that they could be an important developmental resource for society) 
(Magnani, 2015, p. 150). In this context, the Veneto region has developed 
a training network for migrants in order to allow each migrant to participate 
in a training programme, upgrade their skills and knowledge in order to get 
better jobs, achieve a higher salary, and procure financial and economic inde-
pendence and sustainability as well as achieve better integration into society. 

There are three types of training programmes: traditional training, support-
ed and financed by EU funds (the European Social Fund, ESF); innovative 
training, created in cooperation between local governments and the private 
sector, which needs this workforce (having analysed which occupations were 
necessary and having pinpointed the required skills and knowledge); and 
training which is implemented in the immigrants’ home countries, estab-
lished to prepare future immigrants in advance for future jobs in Italy.

The first type of training programme has strict rules: training is carried out 
in the form of regular working hours. It consists of 600–800 hours of training 
(over a period of 4–5 months) and 100–160 hours of working experience in 
a firm (Magnani, 2015, p. 157).12 Participation is obligatory and at the end 
of the training participants receive financial compensation of sorts (€3 per 
hour). This training design requires participants to have the financial means 
to support themselves throughout this period (paying bills, rent, food, trans-
portation, and so on). This is a highly limiting factor for numerous migrants 
who must work to survive, often live in rural and small settlements, cannot 
afford to pay for transportation on daily basis to participate in training which 
takes place in a bigger city, and have similar issues.

12 Data show that 80% of trainees secure a job within a year, mostly in the firms where 
they were trained. 
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Considering all these limitations to traditional training, local governments 
and the Veneto regional government made an effort to establish, in cooper-
ation with the private sector as a potential employer, a more flexible type of 
training programme. They procure the exact type of training, which opens 
up a chance for trainees to secure jobs in private firms when they have com-
pleted the course. This type of training takes place in neighbourhoods where 
migrants/potential participants live, during their free hours (in the afternoon 
and at the weekend) in order to facilitate their inclusion in training courses. 

This type of training has had especially good results with female migrants who 
work in smaller towns and villages caring for elderly people and persons with 
special needs. For this vulnerable migrant group, this was the first opportu-
nity to participate in a training programme (Magnani, 2015, pp. 159–160).

3.  Conclusion

The strategy on migration and policies on migrant integration should be seen 
as highly connected with the question of the course of the development of 
the globalised world. In that sense it is crucial to create developmental strat-
egies with a primary focus on the economic development of the undeveloped 
world. Strengthened international political and economic institutions could 
support these activities. 

In a global economy, there should be affirmation of labour standards like 
inclusion and protection of the minimum wage, the eight-hour working day, 
protection at work, and elimination of exploitation. It is of great importance 
to include effective developmental programmes for developing countries, be-
cause people migrate from societies in which they cannot procure jobs suffi-
cient for a decent life.

The international community can no longer delay attempts to deal effectively 
with pollution and global warming because this jeopardises the quality of life 
on Earth, causing numerous problems for all societies.

The international community has an obligation to strengthen international 
economic and political institutions, to democratise them, and to create strat-
egies and policies which exclude wars, especially wars led by developed coun-
tries in order to procure energy (oil, gas) resources. Additionally, the entire 
international community should be dedicated to a permanent and persistent 
democratisation of the developing world. In this time-consuming process the 
use of force should be an exception, well regulated and controlled, in order 
to prevent its misuse. 
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This approach would help the whole world become a better place to live. In 
absence of this approach, which would substantially resolve the main prob-
lems that cause the citizens of the undeveloped world to migrate, policies 
and measures will remain only palliative and the greatest world problems will 
remain unresolved. 

The experiences of European local governments show that a liberal policy of 
effective migrant integration is the best option because it accepts migrants 
as developmental and useful social capital for the host country and includes 
them adequately in all aspects of life. The experinces of Antwerp and Malmö, 
as well as a number of other European cities, have shown that employment 
is of high importance for procuring an independent position and better in-
tegration of migrants into society. Therefore, the integration process should 
accord professional education, training, and employment a high level of im-
portance. Local governments should prepare useful training programmes for 
existing and practical economic needs, and should provide the immigrant 
population with the opportunity to participate regarding the place, working 
hours and price. In that sense it is justified to require that migrants shoulder 
their part of responsibility for their integration into society. Midtown in Nor-
way, the Veneto region in Italy, as well as Bologna are excellent examples of 
good and succesful practice. 

For the succesful integration of migrants into local society, it is very impor-
tant that the host country and local government develop activities to estab-
lish a friendly relationship of the majority population towards migrants. For 
this vulnerable social group this is as important as attaining economic pros-
perity and independence. 

It is an obligation of leaders to continuously convey the message to the public 
that migrants represent great social capital. It is important to explain to the 
public that in the contemporary globalised world society should be open to 
capital and labour migrations. More importantly, in this way our communi-
ties are given the opportunity to be multicultural, open, tolerant, and richer 
in every aspect. In such societies all citizens, including the migrant popula-
tion, have an obligation to protect democratic values and to contribute to 
social development.
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LOCAL GOVERNMENT CAPACITIES FOR THE 
INTEGRATION OF MIGRANTS: GOOD EUROPEAN EXPERIENCES 

AND PRACTICES

Summary

This paper explains the role of local governments (cities, regions) in the implemen-
tation of immigration policy in Europe. It covers the period since the 1960s and 
explains various waves and types of immigration, state policies, and the capacities 
of local government to help with immigrant integration. Several case studies are 
presented: Antwerp (Belgium), Malmö (Sweden), and Bologna and the Veneto re-
gion (Italy). The policy of migrant integration is exceedingly complex, requiring 
persistent dedication on part of all countries to mitigate the biggest problems of the 
contemporary globalised world (wealth distribution; poverty reduction; prevention 
of economic and political conflicts, especially wars; development of human rights; 
ecology), and to upgrade democratic capacities in each society. The contribution of 
this paper is to show that liberal policy in this field is the best option for the effective 
integration of migrants. Host state and local governments should be more sensitive to 
the nature and needs of the migrant population, and to foster a better understanding 
of the values, customs, and culture of both migrants and the domestic population. 
Useful measures which can help migrants in the process of integration are: tailored 
education, training for skills and jobs, participation in decision-making processes 
in the host country, and cooperation between the migrants’ home and host coun-
tries. It is important that political leaders continuously convey the message to the 
public that migrants represent great social capital and potential for the economic 
development of their society. The public should understand that in the contemporary 
globalised world society should be open to capital and labour migration, and that 
in this process our communities are given the chance to be multicultural, open, toler-
ant, and richer in every aspect. At the same time, all citizens, including the migrant 
population, have an obligation to protect democratic values and to contribute to the 
social development of both their home and host societies. 

Keywords: strategy and policy of migrant integration; local integration policy; pol-
icy instruments; European experiences; good practices.
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1. There is a need for re-defining the issue which the researchers of migra-
tions ought to be focused on. Not only migrations, but also adjusting 
local (“domestic”) people to the new situation is of great importance. We 
consider a diverse population under the notion of “domestic” people, not 
a monolithic group in any sense (national, political, religious, gender, 
age, etc.).

2. Without any simplistic intention to reduce the complex issue of mass 
migrations to a single simple dimension or explanation, we consider in-
tegration and mutual adjustment of people within local communities 
as the focal point of researching migrations. Local turn in dealing with 
mass migrations is necessary in both scientific and practical work. 

3. There is a predominant role of urban governments in taking care of in-
tegration. Integration is not assimilation, but recognition of diversity. 
Diversity of population is a smart, advantageous societal characteristic 
of local communities, especially in case of cities.

4. Cultural identity and recognition of diversity can serve as the main pil-
lars or anchors of integration. 

5. Recognition and respect of human, political, and social rights is an inev-
itable part of integration. Representative and participatory governance 
principles need to be highly respected. 

6. The role of local public services needs to be stressed, but civil society and 
voluntary sector need to be involved. The capacity of both, local public 

* ORCID ID: https://orcid.org/0000-0002-9086-6937
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sector and voluntary sector, ought to be developed. Capacity development 
has to be continuous, because we must recognize that migrations are be-
coming part of normal or quasi-normal way of living in today’s world. 

7. There are many possibilities and a need for:

a) networking of researchers and experts in the field;

b) mapping the situation; i.e. mapping the network of urban communi-
ties affected by migrations and assessing their capacities and needs
for capacity development;

c) defining the criteria for empirical establishing of sanctuary cities in
Europe, where legal provision and regimes do not allow for the de-
velopment of sanctuary cities similar to those in the USA, and map-
ping these European sanctuary cities, especially in the regions that
are most affected by mass migrations (South and South Eastern
Europe, and others);

d) preparation of a Europe-wide scientific project about migrations
and their impact on governance at various governmental levels.

8. Scientific community in South Eastern Europe has to:

a) embrace studies of mass migrations into public administration as an
academic discipline;

b) motivate newcomers, young assistants and other researchers to fo-
cus their research on mass migrations and their impact on local,
national, and European governance.

Migrations, Diversiti, Integration...-za tisak.indd 450Migrations, Diversiti, Integration...-za tisak.indd   450 05-Mar-19  2:17:13 AM05-Mar-19   2:17:13 AM



Index

Migrations, Diversiti, Integration...-za tisak.indd 451Migrations, Diversiti, Integration...-za tisak.indd   451 05-Mar-19  2:17:13 AM05-Mar-19   2:17:13 AM



Migrations, Diversiti, Integration...-za tisak.indd 452Migrations, Diversiti, Integration...-za tisak.indd   452 05-Mar-19  2:17:14 AM05-Mar-19   2:17:14 AM



453

Index

A

absorption, 411-419, 421, 422, 424, 426
– policy, see absorption

academic discipline, 450
accountability, 67, 111
actors, 26, 44, 49, 52, 83, 84, 91, 96, 

216, 226, 262, 273, 289, 292, 294-
297, 305-307, 341, 344-345, 347, 
356, 371, 377, 379, 432 
– civil society, 33, 213, 281
– domestic, 107
– governmental, state, 256, 342, 

353, 365
– institutional, 132 
– international, 33, 66
– local, 50, 326, 364, 372, 377
– non-governmental, non-state 52, 

132, 293, 295, 341
– territorial, 305, 308 

adjustment, 57, 73, 160, 366, 372, 449
administering, 21, 162
administration, see public 

administration
administrative capacity, 26, 36, 227, 

235, 354, 357, 397, 408
administrative procedure, 205, 254, 299, 

387, 395, 408, 410
Africa, 27, 152, 178, 183, 224, 230, 270, 

271, 316, 317, 319, 376, 379, 411, 
412, 424, 442

age, 46, 105, 106, 108, 109, 110, 112, 
114-115, 117, 119, 123, 131, 134, 

142, 161, 162, 163, 165, 173, 224, 
277, 278, 350, 396, 405, 406, 407, 
431, 441, 449

agency, 21, 30, 36, 43, 64, 65, 66, 67, 
133, 134, 138, 145, 146, 154, 160, 
225, 227, 252, 261, 291, 292, 298, 
299, 305, 328, 341, 352, 353, 358, 
361, 371, 398, 399, 411, 412-418, 
421-424, 426

Albania, 205, 442
America

– Latin, 243
– North, 232, 343
– South, 343

Amsterdam, 51, 54
anti-discrimination, 103, 106, 111, 118-

119, 123, 233, 329
anti-immigration, 34, 175, 177, 179-180, 

184, 186, 190-191, 196
anti-Semitism, 209
Antwerp 36, 46, 432-434, 444, 446
applicant, 130, 206, 301, 371, 376, 383, 

391-392, 394-396, 405, 409 
Arabs, 316, 411-413, 420, 423, 424
Arab

– land, 413, 423, 424
– spring, 27, 374

assimilation, 48, 246, 249, 299, 320, 
325, 364, 369, 377, 378, 380, 385, 
414, 415, 419, 449

asylum, 12, 14, 25, 28, 30, 32, 127-128, 
130, 150, 158-160, 162, 164, 167, 

Migrations, Diversiti, Integration...-za tisak.indd   453Migrations, Diversiti, Integration...-za tisak.indd   453 05-Mar-19   2:17:14 AM05-Mar-19   2:17:14 AM



454

Index

176, 189, 203-204, 206, 209-210, 
212, 214-215, 216, 232, 269, 271, 
273-274, 288, 290, 299-301, 303, 
318, 349, 357, 367-368, 375, 387-
412, 424, 426
– applications, 28, 130, 162, 204, 

210, 275, 277, 349
– policy, 30, 36, 128-129, 195, 352
– right to, 162, 164, 271, 390
– seekers, 32, 34, 128-130, 138, 

152, 156, 161, 165, 167, 181, 
183-184, 203-204, 207-208, 
210-212, 214-215, 217, 222, 
271, 273-275, 277-278, 281, 
299-300, 303, 305, 314, 317-
318, 323, 349, 376, 388-392, 
394-395, 399-400, 405-409, 
428-430, 438, 440

– status, 128, 130, 150, 165, 215
– system, 25, 28, 299
– temporary, 127-130, 150

austerity, 28, 168
Asia, 51
Australia, 112, 131, 343
Austria, 34, 53-54, 117, 157, 188, 203-

213, 215-217, 222, 297, 343, 392

B

Baltic states, 230, 414, 415
Belgium, 28, 36, 179, 297, 432
Berlin, 47, 51, 183, 276, 279, 280, 281
better performance, 103, 123, 154
border, 28-30, 32, 34, 92, 130, 157, 

160-161, 169, 176, 203-207, 210, 
212, 215-217, 242-243, 245, 252, 
262, 271, 303, 307, 314-315, 323, 
364, 366, 373, 389, 392-396, 400, 
408-409, 413, 428-430, 442
– barrier, 393, 396
– control, 28, 32, 181, 205, 212, 

297, 300, 303, 429
– management, 205, 210, 222

Bosnia and Herzegovina, 205, 223, 233, 
343, 348

Brussels, 46, 56, 188, 191, 196, 433
Bulgaria, 55, 153, 205, 278, 376, 442
bureaucracy, 195, 284, 290
burka ban, 212-213 

C

Canada, 112, 131 
centralisation, 35, 50, 274, 292, 297, 369, 

377, 385
centralism, 306
Charter of Fundamental Rights of the 

European Union, 105
Chechen migrants, 323
child protection, 163-164, 173, 399, 437
Christianity, 196
Christians, 29
Christian roots, 191
citizenship, 32, 44, 51, 68, 81, 104, 133, 

155-156, 176, 190, 194, 213, 257, 
260, 271-272, 274, 280, 290, 298-
300, 317, 319, 322-323, 343, 349-
350, 353, 358, 364, 367, 375, 380, 
397, 412, 417, 429-430

city, 26, 28, 32, 33, 35, 41, 42, 45-47, 
50-54, 56-58, 62, 79, 80-86, 88-96, 
100, 101, 127, 128, 131, 133, 134, 
137, 146, 150, 179, 180, 184, 193, 
209, 211, 242, 243, 245, 249, 255-
259, 269, 270, 272-278, 280-285, 
288, 298, 299, 307, 313, 314, 319, 
321, 322, 326-332, 340, 346, 369, 
377, 413, 419, 422, 424, 427, 429, 
432-436, 438-442, 444, 446, 449, 
450
– branding, 85-86, 96 
– German, 35, 269, 272, 273, 274, 

276, 277, 280, 283, 285, 288
– sanctuary, 242, 243, 255, 256, 

450
civil sector, 151-152, 154, 162-164, 166-

169, 173, 441
Common Basic Principles for Immigrant 

Integration Policy in the EU, 107, 
370

Migrations, Diversiti, Integration...-za tisak.indd   454Migrations, Diversiti, Integration...-za tisak.indd   454 05-Mar-19   2:17:14 AM05-Mar-19   2:17:14 AM



455

Index

commune, 298
conditions of reception, 404, 408
conflict, 27, 33, 56, 63-67, 73, 77, 81, 

83, 92, 107, 128, 147, 201, 204, 
230, 241, 242, 244, 249, 252, 253, 
254, 261-263, 267, 345, 348, 391, 
428, 429, 430, 432, 440, 446

contract, 52, 184, 214, 300, 320, 321, 
329, 370

control, 28, 32, 34, 36, 136, 138, 154, 
181, 186, 190, 203, 205, 206, 210, 
212, 216, 245, 253, 259, 290, 297, 
300, 303, 315, 316, 349, 366, 367, 
388, 389, 393, 397, 409, 411, 418, 
420, 429, 443

cooperation, 70, 82, 108, 129, 133, 139, 
151, 166, 167, 173, 195, 206, 208, 
212, 227, 246, 247, 251, 252, 255, 
256, 259, 261, 267, 296, 305, 313, 
314, 328, 330, 331, 340, 341, 348, 
351, 352, 355, 358, 361, 369, 370, 
372, 377, 380, 398, 399, 430, 438, 
441, 442, 443, 446

coordination, 26, 35, 43, 49-50, 52, 62, 
132-134, 136, 138, 147-148, 208, 
213, 272, 274, 294-296, 302-303, 
305, 307-308, 312, 329, 332, 340-
349, 352, 354-359, 361, 426
– instrument, 341-342, 344, 346, 

348, 354-355, 361
Council of Europe, 49, 68, 69, 79-80, 

87-88, 101, 115, 233
court, 30, 66, 67, 107, 133, 184, 232, 

242, 244, 245, 246, 252-254, 257-
259, 261, 262, 300, 395, 398, 409

crisis, 25, 26, 29, 33, 36, 46, 52, 53, 65, 
127, 128, 132, 133, 150, 152, 161, 
166, 168, 169, 175, 176, 178-181, 
189, 194, 196, 201, 203-208, 210, 
211, 215, 222, 229, 230, 232, 242, 
267, 274, 277, 281, 284, 295, 314, 
316, 319, 324, 349, 363, 364, 366, 
367, 373-376, 379, 385, 393, 394-
396, 403, 423, 424, 438

– refugee, see refugee, crisis
Croatia, 26-28, 33, 35-36, 80, 92, 101, 

153, 205-206, 223, 274, 296, 302, 
304, 341, 343-344, 348-352, 354-
358, 361, 396

cross-sector partnerships, 328, 330
cultural

– decision-making processes, 86-87
– diversity, 26, 33, 66, 73, 79-84, 

91-92, 94-95, 101, 316, 439
– pluralism, 82, 86
– policies, 80-81, 83-85, 87, 94, 96, 

101
– local policies, 33, 79, 81-83, 85-

86, 88, 90, 95-97, 100-101
Czech Republic, 35, 363-364, 366-371, 

373-379, 385

D

decentralisation, 66, 71, 72, 112, 132, 
147, 187, 188, 249, 285, 294, 297, 
298, 300, 304, 379

deconcentrated state administration, 35, 
289, 291-299, 301-308, 312

decoupling, 42-43, 50-51, 54, 62
democracy, 36, 65, 69, 73, 83, 86, 87, 

93, 107, 112, 144, 146, 181, 186, 
191, 194, 195, 204, 209, 212, 213, 
250, 262, 269, 270, 283, 288, 293, 
294, 366, 428, 429, 430, 431, 433, 
438, 440, 443, 444, 446
– deliberative, 269, 288

democratic innovation, 269-270, 288
Denmark, 28, 35, 50, 298, 304, 307
discrimination, 32, 70-71, 105-106, 110-

111, 113, 148, 168, 232, 322-324, 
326, 329, 331, 340, 358

diversity, 25-26, 31, 33, 41, 44, 46-48, 
50, 57-58, 80-81, 83-86, 89-91, 95, 
100, 103, 108-110, 112-113, 118, 
123, 157, 177, 263, 314, 332, 340, 
351, 449
– cultural, 26, 33, 66, 73, 79-85, 91-

92, 94-95, 101, 316, 439

Migrations, Diversiti, Integration...-za tisak.indd   455Migrations, Diversiti, Integration...-za tisak.indd   455 05-Mar-19   2:17:14 AM05-Mar-19   2:17:14 AM



456

Index

– diversification, 46-48
– management, 31-34, 103, 105, 

110, 111-113, 119, 123, 271
– migration-related, 41-48, 52, 55, 

57, 62
Dublin Convention, 271, 368, 378
Dutch, 54, 56, 112, 139

E

economy, 69, 108, 115, 116, 117, 146, 
147, 187, 223, 234, 285, 300, 302, 
321, 332, 349, 353, 430, 432, 433, 
440, 441, 442, 443

economic crisis, 168, 176, 178, 196, 
201, 229, 367, 373-374, 376

education, 21, 30, 32, 36, 42, 48, 52-53, 
66-67, 69-70, 80, 89, 104, 106-107, 
109, 113, 115, 118, 128, 130-
132, 138, 140-143, 146-148, 150, 
155, 162, 163-164, 167, 173, 207, 
209, 232-234, 237, 246, 248, 256, 
278, 284-285, 293, 301, 307, 315, 
318-319, 322-326, 329-332, 340, 
343, 350-354, 358, 374-375, 399, 
404-405, 407, 411, 413, 418-423, 
426-427, 429-432, 436, 439-440, 
444, 446
– policy, see education

effect,
– external, 203, 205-217
– internal, 203, 207-217

effectiveness, 112, 117, 138, 146, 225, 
226, 330, 438 

efficiency, 112, 113, 226, 302, 326, 349, 
358, 438

elder, 133, 416, 422, 441, 443 
employment, 30, 32, 34, 48, 103, 105-

107, 109-111, 113-120, 123, 127-
128, 131, 139-140, 144-145, 147, 
150, 156, 166, 184, 213-214, 232, 
234, 237, 253, 270, 279, 300, 307, 
319-323, 328, 332, 343, 350-354, 
371-373, 401, 403-405, 417, 427, 
432-438, 441, 444

– employment of migrants, 34, 109, 
116, 119, 441

– opportunities, 104, 111-113, 119, 
273, 279, 285, 441

equal treatment, 68, 82, 106, 109, 315, 
324-325, 328-329, 332, 351

Ethiopian immigrants, 411-412, 417-
420, 426

EU directives, 105-106
– Employment Equality Directive, 

106
– Family Reunification Council 

Directive, 106
– Long-Term Residence Council 

Directive, 106
– Racial Equality Directive, 106

EU Founding Treaties, 105
– Treaty on the European Union, 

105
– Treaty on the Functioning of the 

European Union, 105
Europe, 21, 25-34, 41-42, 49, 51-62, 71, 

80-83, 87, 91-92, 94, 101, 103, 106-
109, 111, 114-120, 123, 127-130, 
136, 150, 152-153, 157, 158, 176, 
178-179, 181-182, 184-185, 195, 
207-209, 213, 223, 224, 230-233, 
270, 274, 292, 293, 315, 319, 323, 
325, 343, 349, 364, 365, 371, 374, 
376, 388, 412-414, 424, 427-428, 
431, 433, 442, 444, 446, 450 
– Central and Eastern, 30, 55, 183, 

273, 274, 281, 288, 315, 326, 
450

– city, 45, 46, 52-58, 326, 444
– country, 28, 36, 44, 45, 50, 53,  55, 

116, 118, 120, 127, 128, 150, 
157, 158, 178, 180, 195, 224, 
231, 233, 270, 276, 289, 295, 
306, 312, 314, 315, 343, 387, 
410, 428-429, 437

– Northern, 27, 180 
– Southern, 180, 269, 273, 288
– South Eastern, 450 

Migrations, Diversiti, Integration...-za tisak.indd   456Migrations, Diversiti, Integration...-za tisak.indd   456 05-Mar-19   2:17:14 AM05-Mar-19   2:17:14 AM



457

Index

– Western, 55, 176, 223-224, 231, 
274, 316, 393  

European capital of culture, 79-81, 89-
90, 96, 101

European Commission, 30, 55, 56, 70, 
105, 107, 109, 114-117, 118, 153, 
210, 376

European integration, 45, 105, 108, 109, 
363, 370, 385

European Parliament, 29, 31, 105, 107, 
108, 109, 115, 118, 189, 195, 374

European policy, 34, 79-80, 103, 113, 
118-119, 123, 289-290, 297, 312

European Union (EU), 26, 30, 33, 55, 
56, 63, 70, 71, 103-109, 113-119, 
123, 130, 144, 153, 166, 173, 176, 
178, 188, 189, 190, 195, 201, 204, 
217, 223, 231-235, 237, 271, 274, 
280, 281, 288, 292, 296-299, 301, 
314, 315, 317, 318, 321, 327, 348, 
349, 350-351, 358, 364, 365, 367-
379, 385, 387, 390, 391, 410, 412, 
423, 424, 426, 442

European standards, 36, 71, 368, 374, 
Europeanisation, 363, 365, 367-369, 

374, 378-379, 385
evaluation, 34, 49, 80, 90, 91, 108, 113, 

164, 169, 183, 227, 232, 272, 283, 
341, 342, 344, 354, 361

experience, 27, 34, 35, 36, 53, 57, 88, 
91, 96, 127, 133, 137, 147, 150, 
152, 153, 176, 178, 183, 195, 206, 
225, 227, 229, 245, 271, 278, 284, 
293, 314, 316, 319, 324, 332, 340, 
353, 364, 391, 414, 418, 421, 427, 
431, 433, 434, 441, 442, 444
– European, 427, 446 
– Israeli, 412, 426
– migration, 276, 322

F

federalism, 242-245, 247, 249, 254, 256-
258, 267, 275, 284

financing, 166, 194, 330, 340, 400

France, 28, 35, 50, 52, 55-56, 138-139, 
157, 176, 178-180, 188, 299, 304-
307, 366

free movement, 32, 55-58, 274

G

gender, 42, 45, 48, 49, 62, 69, 70, 85, 
108, 110, 112, 213, 324, 449

Geneva Convention, 128, 153, 274, 389, 
391-392, 402, 408-409

Germany, 28, 35, 52-53, 55, 117, 157, 
176, 178-181, 204-205, 269-285, 
288, 297, 306, 343, 376, 414-415

globe, 25, 26
good practice, 85, 167, 326, 331, 332, 

427, 431, 433, 446 
governance, 25-27, 31-36, 41-45, 47-58, 

62, 79, 81-83, 87, 90, 93-96, 100-
101, 106-107, 118, 223, 249, 290, 
293-294, 306, 317, 346, 449-450
– dimension, 84, 86-88, 90-92, 94-96
– disjointed, 43, 62
– multi-level, 31, 41, 42, 45, 49-52, 

54, 55, 58, 62
– local, 42, 45, 47, 62
– participatory, 96, 449
– poly-centric, 49
– public, 25, 26, 31, 33, 34, 35
– urban, 33, 41-45, 47, 52, 55, 57, 62

government, 21, 31, 42, 43, 44, 48, 49, 
50, 52, 53, 58, 64, 83, 108, 110, 
111, 204, 216, 217, 248, 257, 290, 
297, 299, 321, 327, 341, 342, 344, 
347, 352, 353, 357, 370, 388, 413
– authoritarian, 229
– central, 21, 31, 32, 133, 134, 137, 

138, 141, 146, 147, 148, 290, 
292, 295, 305, 306, 307, 346, 
354

– city/urban, 54, 346, 439, 441, 449
– county, 346
– federal, 35, 209, 241, 242, 243, 

244, 245, 246, 250, 257, 258, 
260, 261, 262

Migrations, Diversiti, Integration...-za tisak.indd   457Migrations, Diversiti, Integration...-za tisak.indd   457 05-Mar-19   2:17:14 AM05-Mar-19   2:17:14 AM



458

Index

– local, 21, 28, 34, 35, 36, 44, 50, 
51, 52, 54, 104, 118, 160, 223, 
225, 231, 232, 235, 246, 247, 
248, 250, 260, 280, 282, 291, 
292-296, 297, 298, 300, 302, 
304, 305, 306, 308, 313, 314, 
327, 329, 330, 331, 332, 346, 
351, 354, 399, 427, 431-432, 
439, 443, 444 

– municipal, 346, 398
– national, 28, 36, 43, 44, 50, 51, 

52, 54, 279, 297, 343, 399, 411
– regional, 294, 297, 302, 351, 441, 

443
– state, 243, 258, 260
– sub-federal, 243, 255, 256

Great Britain, 117, 179, 180, 293
Greece, 27, 35, 205-206, 215, 273, 288, 

300, 304, 376
guideline, 34, 115, 188, 207, 223-235, 

326, 421
– guidelines for the design of a 

refugee policy, see guideline

H

health, 32, 70, 130, 132, 138, 139, 140, 
144, 147-148, 155, 207, 209, 226, 
228, 229, 256, 267, 293, 300, 307, 
325, 328, 350, 358, 374, 380, 398, 
399, 401-407, 429, 431, 440 
– care, 28, 30, 104, 110, 127, 128, 

131, 150, 156, 160, 162, 167, 
318, 320, 324, 326, 343, 351, 
352-354, 398, 404-407, 413, 
418, 422, 432 

– service, 53, 128, 131, 139, 141, 
150, 166, 234, 413 

housing, 21, 30, 32, 42, 48, 51-53, 64, 
104, 109, 145, 147, 155, 160, 173, 
207, 232, 270, 279, 285, 322, 324, 
328, 340, 351-353, 411, 413, 416-
419, 421-422, 426, 429, 431

human needs, 223-224, 228-230, 233-
235, 237

– model of the hierarchy of needs, 
228, 233

human resource management, 110, 112
human potentials, 110, 113 
human rights, 63, 65, 66, 68-73, 77, 

105, 141, 152, 154, 156, 157, 204, 
234, 270, 271, 280, 303, 330, 344, 
350, 351-352, 355, 357, 391, 430, 
439, 440, 446
– abuse (violation), 27, 68-73, 270 
– migrant (refugee), 29
– organisation, 130

Hungary, 28, 30, 36, 153, 205-206, 
387-392, 394-397, 399-403, 405, 
407-408, 410

I

identity, 28, 31, 44, 67, 68, 69, 70, 82, 
84, 95, 110, 156, 162, 179, 184, 
224, 228, 235, 256, 347, 376, 397, 
401, 412
– cultural, 89, 91-93, 96, 100, 104, 

285, 315, 325, 449
– Jewish, 414, 415, 417
– national, 43, 297, 322, 390, 391 
– papers, 299, 402, 403

immigrants, 28, 32, 36, 43, 53, 85, 106-
107, 114-116, 118-119, 129, 144, 
176, 178, 180-181, 183-184, 187-
188, 190-191, 196, 201, 230, 232, 
237, 271-278, 284, 288, 299-301, 
314-317, 319, 321-323, 325-329, 
331-332, 340, 350, 364, 367-371, 
373, 375-376, 387, 410-424, 426-
427, 430, 433-434, 440-442, 444, 
446

immigration, 34, 36, 42, 44, 55-56, 
82, 85, 104-105, 129, 143-144, 
147, 157, 175-183, 186-196, 201, 
204-205, 214, 241-248, 250-252, 
254-263, 267, 269-271, 275-277, 
279, 284, 288, 290, 298-301, 314-
316, 320, 324, 327, 340, 343-344, 
367, 374, 388, 397-400, 403-404, 

Migrations, Diversiti, Integration...-za tisak.indd   458Migrations, Diversiti, Integration...-za tisak.indd   458 05-Mar-19   2:17:14 AM05-Mar-19   2:17:14 AM



459

Index

411-412, 415-417, 423, 426-427, 
429, 432, 446
– authority, 245, 387, 394-396, 400, 

408, 410
– country, 175, 178, 195, 201, 271
– wave, 158, 274

inclusion, 30, 55-58, 81, 83, 88, 94, 95, 
109, 110, 119, 132, 144, 147, 145, 
156, 161, 163, 168, 285, 301, 330, 
332, 427, 437, 439, 443 

indicator, 33, 108, 111, 137, 158, 207, 
232, 350, 352  
– interculturalism, 79-101

institutional capacity, 143, 176
integration (of migrants,) 21, 25-28, 

30-36, 41-48, 52-54, 56-58, 62, 71, 
93, 103-110, 113-120, 123, 129-
130, 132, 137, 140, 143-144, 147, 
150, 158-160, 166, 176, 184, 203, 
205-217, 222-224, 228, 230-231, 
233-235, 237, 243, 246, 249, 252, 
262-263, 267, 269, 271, 273-274, 
281-282, 284-285, 288-289, 292-
308, 312-315, 317, 319, 321-333, 
340, 342, 350-352, 353, 356-359, 
361, 368-377, 385, 387, 397-398, 
400, 402, 408-410, 421, 427, 430-
444, 446, 449
– national models, 42-45, 47, 62
– paradigm, 44
– policies/policy, 25-26, 30-36, 41-

42, 44, 49-54, 57, 62, 104-110, 
117-119, 144, 203, 207-208, 
212, 222, 228, 232-234, 241, 
243-246, 249, 251, 256, 262, 
267, 271, 281, 285, 289-292, 
297, 300, 302-308, 312-314, 
324, 325-332, 332, 341-344, 
347-348, 350-351, 353-355, 
357-359, 361, 363-375, 377-
380, 385, 427, 436, 438, 446

intercultural cities index, 79-80, 101
interculturalism, 33, 79-83, 85-97, 100-

101, 271

international community, 63, 66, 68, 72, 
77, 184, 428, 431, 443

intra-EU mobility, 42-43, 45, 55-56, 58
Islam, 188, 190-191, 209, 216
Islamic, 146, 414, 429
Islamophobia, 190, 196, 209
Israel, 36, 411-424, 426
Istanbul, 34, 47, 127-148, 150

– Istanbul municipality, see Istanbul
Italy, 27, 33-36, 53-54, 175-183, 185, 

189-192, 194-195, 201, 215-216, 
273, 288, 301, 304-306, 376, 432-
433, 440-442, 444, 446

J

Jewish immigrants, 36, 411-415, 418-
419, 426

jurisdiction, 31, 160-162, 242-243, 246-
247, 249-252, 255, 358
– microfederal, 241, 249-250, 267
– restrictionist, 6, 12, 241-242, 247, 

249, 251-252, 254, 267
– sanctuary, 12, 241-243, 248, 250, 

255-257, 259, 261-263, 267
justice, 30, 64, 69, 70, 107, 113, 184, 

207, 217, 250, 258

K

kindergarten, 143, 209, 422, 435, 439 
Kosovo, 33, 63-73, 77, 158, 205, 232, 

343

L

legislation, 66, 68, 71, 111, 117, 119, 
127-129, 131, 150, 179, 180, 215, 
244, 251, 252, 281, 291, 292, 294, 
297, 304, 307, 312, 317, 321, 346, 
353, 357, 363, 364, 366, 367, 368, 
374, 393-396, 397-399, 406, 408
– European, 103, 106, 118, 123, 

363-366, 378-379, 366, 375, 378 
– European Union, see European

lessons, 21, 36, 328, 354, 411, 426, 433 

Migrations, Diversiti, Integration...-za tisak.indd   459Migrations, Diversiti, Integration...-za tisak.indd   459 05-Mar-19   2:17:14 AM05-Mar-19   2:17:14 AM



460

Index

Lithuania, 117, 315
local 

– administrations, 128, 132-133, 
138-141, 145-146, 148, 150, 
182, 274, 281, 291, 328

– authorities, 56, 251, 252, 256, 
262, 284, 327, 353, 357, 369, 
371, 373, 374, 377, 379-380

– capacity, 127, 150
– community, 26, 32, 84, 163, 167, 

188, 235, 291, 328, 331, 332, 
358, 428, 435, 449

– governance, see governance, local
– government, 21, 26, 28, 34-36, 

44, 50-52, 54, 223, 232, 246-
248, 250, 260, 280-282, 295, 
300, 313-314, 327, 329-332, 
340, 354, 399, 427, 429, 431-
432, 439, 442-444, 446

– level, 21, 26, 31-35, 41-42, 46-47, 
50-51, 54, 56, 62, 71, 87, 107-
109, 118, 127, 150, 154, 167, 
173, 193, 250, 270, 280-282, 
290-291, 297, 299, 326, 328, 
333, 340, 346, 363-364, 366, 
369, 372-374, 377, 379-380, 
421

– policy, 50, 51, 54, 137, 143, 256, 
259, 260, 262, 263, 301, 332 

– services, 267 
– self-government, 104, 118, 160, 

223, 231, 235, 291-194, 296, 
298, 302, 304-306, 308, 346

London, 46, 47, 56

M

Macedonia, 28, 160, 205, 206, 233, 343 
mainstreaming, 41-43, 45, 47-50, 52, 55, 

57-58, 62, 107-108, 112
management, 26, 27, 32, 33, 34, 56, 81, 

104, 105, 110, 111, 112, 113, 118, 
119, 129, 140, 167, 181, 192, 194, 
205, 210, 217, 231, 246, 271, 285, 
299, 399, 432, 435, 438, 440

management, 26, 34, 56, 112, 113, 129, 
140, 181, 192, 194, 205, 210, 246, 
299, 399, 432, 435, 438, 440

managing, 29, 34, 35, 80, 103, 110-112, 
154, 167, 295, 324, 358, 373

mapping, 450
MENA countries, 58, 166
MENA region, 152, 173
metropolitan area, 257, 272, 276, 280, 

281, 285
microfederalism, 6, 12, 34, 241-242, 

249-251, 256, 262, 267
migrant, 21, 25-36, 42-44, 46-48, 51-53, 

55-57, 62, 85-89, 91-93, 95-96, 
100, 103-105, 107-109, 116-119, 
123, 139, 151-153, 160, 162-163, 
165-169, 173, 184-185, 206, 224, 
230-232, 243, 246-252, 254-257, 
260-263, 276, 313-314, 317, 319-
321, 332, 340, 349, 358, 366, 369-
372, 387, 390, 392-394, 396, 410, 
427, 429, 431-444, 446
– economic, 269, 325, 348
– irregular, 129, 151-152, 154, 156, 

158-159, 165, 169, 181-183, 297
– participation, 103, 119, 123
– unauthorised, 152, 241-242, 245-

247, 251, 254-256, 259, 262
– underage, 161-163
– welfare, 152, 154, 164, 169, 173

Middle East, 152, 230, 316, 317, 319, 
379

migration, 25-36, 41-48, 50, 52, 55-58, 
62, 64, 80-82, 90-91, 105, 107-108, 
110, 113-118, 120, 123, 127, 129, 
131, 134, 137, 139, 143, 146-
148, 150, 152-154, 157-158, 160, 
163-164, 166-167, 173, 178-182, 
185, 194-196, 203, 205-207, 210-
212, 215-217, 222, 224, 230-232, 
243, 245-246, 251-252, 254, 256, 
261-263, 267, 269-281, 284-285, 
288-292, 295, 297-301, 303-308, 
312-317, 319-320, 322-326, 331-

Migrations, Diversiti, Integration...-za tisak.indd   460Migrations, Diversiti, Integration...-za tisak.indd   460 05-Mar-19   2:17:14 AM05-Mar-19   2:17:14 AM



461

Index

333, 340, 342-344, 348-350, 352, 
357-358, 361, 363-368, 370, 372-
379, 385, 388-389, 392-394, 396-
397, 400, 428-432, 438, 443-444, 
446, 449-450
– crisis, 25-26, 36, 206, 230, 267, 

314, 319, 324, 363-364, 366, 
375-376, 379, 385, 403

– economic, 320, 322, 325
– emigration, 157, 178-180, 182, 

276, 314-315, 324, 343, 348, 
414, 415-416

– illegal, 184, 194, 216, 231, 245, 
300, 349, 388-389, 393, 397

– immigration, 34, 36, 42, 44, 
55-56, 82, 85, 104-105, 129, 
143-144, 147, 157-158, 175-
184, 186-196, 201, 204-205, 
214, 241-248, 250-252, 254-
255, 257-263, 267, 269-271, 
274-277, 279, 284, 288, 290, 
298-301, 314-316, 320, 324, 
327, 340, 343-344, 367, 374, 
387-388, 394-400, 403-404, 
408-412, 415-417, 421, 423, 
426-427, 429, 432, 446

– influx, 34, 127, 150
– internal, 179-180, 285
– management, 27, 30, 167, 217, 

231
– mass, 26-27, 29-30, 32-33, 137, 

178, 242, 387-388, 392-396, 
400, 410, 449-450

– policy, 9, 17, 31-32, 34, 36, 105, 
232, 242, 246-248, 262, 267, 
269-272, 274, 279, 281, 288, 
290-291, 297, 299-302, 305-
306, 312, 315, 324-325, 340, 
349-350, 363-364, 366-367, 
370, 371-372, 374, 376, 379, 
385, 432

ministry
– Ministry of Absorption, 413, 417, 

418, 421

– Ministry of Interior, 129-130, 133, 
134, 208, 293, 297, 299, 300-
303, 305, 325, 352, 355-356, 
368, 369, 372, 377, 379, 389

– Ministry for Demography, 
Family, Youth and Social 
Policy, 303, 352

– Ministry of Economy, Finances 
and Industry, 300

– Ministry for Europe, Integration 
and Foreign Affairs, 208- 209, 
213

– Ministry of Family and Social 
Policies, 133, 142

– Ministry of Finance, 204
– Ministry for Foreign Affairs, 297
– Ministry of Health, 352, 354
– Ministry of Immigration and 

Integration, 296-297
– Ministry of Labour, 167, 267, 

297, 302, 326, 352, 370- 372
– Ministry of Education, 131, 142, 

167
– Ministry of Public Order and 

Citizen Protection, 300
– Ministry of Science and 

Education, 36
– Ministry of Social Affairs and 

Health, 300
– Ministry of Work, Employment 

and Health, 300
MIPEX, 9, 14, 107, 232-234, 326, 357-

358
mismanagement, 285
modernisation, 296, 299
monitoring, 65-66, 107, 118, 213, 295, 

344, 351, 353
monoculturalism, 82
Montenegro, 205
multiculturalism, 33, 48, 63-66, 68-73, 

77, 79-83, 85-90, 92-93, 95-96, 100-
101, 201, 438

municipality, 34, 35, 56, 70, 72, 127, 
128, 132-134, 136-148, 205, 208-

Migrations, Diversiti, Integration...-za tisak.indd   461Migrations, Diversiti, Integration...-za tisak.indd   461 05-Mar-19   2:17:15 AM05-Mar-19   2:17:15 AM



462

Index

209, 249, 275, 276-278, 280-281, 
300, 328-331, 346, 369, 372, 377, 
401, 406, 420, 422, 424, 432

Muslim, 190, 191, 213, 243, 316, 323, 
324, 411, 412, 415, 439

N

national government, 36, 43-44, 50, 279, 
399 

nativism, 176, 185, 187-188, 190, 196, 
201

new public governance s. governance
new public management, 111-112
NGO, 48, 133, 137-139, 162, 167, 182-

184, 191, 195, 208, 214, 232, 281, 
284, 313-314, 323, 326-327, 328-
329, 330-331, 344, 348, 351-353, 
355-359, 370, 372-373, 385, 398, 
401, 409, 412, 426, 430, 441

New York, 29, 47, 85, 255, 258, 259
non-discrimination, 105
non-governmental organisations s. NGO
non-refoulement, 128, 130, 403
Norway, 36, 224, 233, 435, 436, 444

O

Obama administration, 241, 245, 252, 
254, 259, 262

organisation
– civil sector s. NGO
– cultural, 83, 89, 326
– international, 66, 133, 137, 139, 

148, 351, 353, 355,
– migrant, 50, 323, 
– public sector, 154, 163, 292, 296, 

326, 345-346, 348, 356-359, 
397

P

Palestinians, 411, 424
Paris, 51, 52
peace, 33, 36, 65-66, 68-69, 72-73, 92 

– building, 65-66

performance, 109, 111-113, 119, 154, 
209, 216, 291-294, 296, 377, 399, 
408, 420, 435

personnel, 134, 138, 141, 166, 204, 227, 
260, 329, 400

Poland, 35, 55, 277, 301, 304-305, 307, 
313-328, 332-333, 340, 376, 414-
415

policy innovation, 43, 45, 53, 292
policy instrument, 53, 79, 427, 446
politics, 26, 43, 83, 176, 179, 185-187, 

196, 272, 345, 365, 422
political representation, 110, 269-270, 

272, 280-281, 288
policy s. public policy
population

– city, 42, 46-47
– local, 31, 132, 163, 167, 235, 307, 

372, 434
– migrant, 47, 51, 85, 165, 273, 276, 

299, 321, 429, 432-437, 439-
442, 444

– national, 168
– urban, 46, 432

populism, 16, 90, 175-177, 185, 187, 
192, 201, 378, 428

populist parties, 175-177, 180, 185, 188, 
196, 201
– The Five Star Movement, 34, 

175, 177, 191, 194, 201
– The Northern League, 34, 175, 

177, 183-184, 186-189, 194, 201
Portugal, 297
poverty, 30, 109, 114-115, 224, 242, 

271, 421, 428-430, 434
pre-emption, 243-244, 249, 252-257, 

259-263 
private sector, 31, 33, 84, 132-133, 146, 

154, 294, 296, 350, 439, 442-443 
privatisation, 112
procedure on the spot, 388, 394
protection

– international, 28, 30, 128-131, 318, 
323, 343, 349, 352, 375-377, 405 

Migrations, Diversiti, Integration...-za tisak.indd   462Migrations, Diversiti, Integration...-za tisak.indd   462 05-Mar-19   2:17:15 AM05-Mar-19   2:17:15 AM



463

Index

– subsidiary, 34, 204, 208, 211, 214-
215, 275, 318, 327-328, 352, 
390-391, 394, 398, 400, 402, 
406, 408

– temporary, 129-131, 134, 303, 
318, 343, 390-391, 393, 398-
400, 403, 408

public
– administration, 43, 45, 47, 49, 57, 

110-111, 143, 256, 292-293, 
315, 317, 346, 354-355, 357, 
397, 400, 408, 450

– finance, 117, 156
– interest, 112, 379, 
– official, 88, 437
– organisation, 347, 357-359 
– policy, 64, 104, 107-108, 224-

225, 227-228, 232, 234-235, 
248, 292, 294, 357, 

– servants, 111, 296, 304
– service, 26, 28, 32, 80, 108, 154, 

167, 243, 291, 293, 307-308, 
324, 353, 416, 449

– transport, 348, 406, 422

Q

quangos, 291
quota system, 30, 376, 379

R

reconceptualization, 41-42, 45, 57
reform, 30, 111-112, 168, 186-187, 

250, 296, 298, 299-301, 372, 420, 
434-435

refugee 7, 9-10, 12, 16, 21, 26-30, 32-
33, 34-36, 41-43, 45, 47, 52-55, 57-
58, 66, 91, 117, 127-148, 150, 152-
154, 156-160, 162-164, 167, 169, 
176, 178, 182-184, 195, 204-206, 
209-210, 214-217, 222-224, 227-
228, 230-232, 234-235, 237, 245, 
269-275, 278-280, 284-285, 288, 
290, 297, 301, 303, 307, 316-317, 
323, 325, 327-329, 331, 333, 341-

343, 348-349, 351-354, 356-358, 
361, 366, 370, 387, 389-392, 394, 
397-412, 416, 424, 426, 429-430, 
435, 438, 440, 
– crisis, 33, 46, 52-53, 127, 132, 

150, 175, 181, 189, 194, 201, 
203-205, 207-208, 210-211, 
215, 222, 284, 349, 423

– policy, 129-130, 216, 223-224, 
225, 230-233, 235, 237

– political, 269-271, 273-274, 424
– quota, 210, 212
– status, 128-130, 160, 318, 327-

329, 349, 396
regional authorities, region, 26, 87, 178, 

298, 369, 379
regulation, 31-32, 35-36, 54, 56, 58, 67, 

73, 112, 119, 129, 180, 193, 213-
215, 231, 243, 256, 272, 274, 276, 
280-281, 290, 293-295, 297, 299, 
305, 308, 315, 323, 326, 330, 345, 
353, 367, 372, 374, 402-403, 408, 
429-433, 440

religion (religious groups), 46, 64, 66, 
68-70, 105-107, 110, 158, 188, 191, 
196, 229, 271, 316, 329, 353, 389, 
404, 415, 422

representative bureaucracy, 111
research, 31, 35, 43, 45, 53, 56, 82, 90, 

97, 104, 107, 116-117, 131, 134, 
137, 144, 169, 176-177, 181, 213, 
224, 230-233, 270-271, 282, 290-
292, 295, 306, 322, 324, 326, 342-
344, 357, 365, 368, 434-435, 450
– researcher, 31-32, 85, 292, 315, 

319, 325-327, 434, 449-450
rights 

– citizen, 285, 302
– human, see human rights  
– political, 87, 155, 325-326, 438, 

440
– social, 140, 153-157, 161, 169, 

449
Romania, 55, 153, 278, 415, 442

Migrations, Diversiti, Integration...-za tisak.indd   463Migrations, Diversiti, Integration...-za tisak.indd   463 05-Mar-19   2:17:15 AM05-Mar-19   2:17:15 AM



464

Index

Rome, 187, 188, 191, 193
Rotterdam, 45, 47, 51, 54, 56
Russia, 321, 367, 368, 376, 414
Russian, 274, 315, 318, 323, 327, 331, 

411-412, 414, 418, 421-423, 426
– Russian immigrant, see Russian

S

safe country of origin, 391-392
safe third country, 391, 404
Schengen Area, 32, 271, 371-372, 375-

376, 378-379
school, 42, 53, 109, 115, 131, 134, 140-

143, 148, 163, 167, 242, 256, 278, 
284, 329, 331, 354, 407, 415-421, 
423, 435, 438-439

Serbia, 6-7, 9, 12, 15-17, 28, 34, 36, 
70-72, 151, 153-154, 157-163, 165-
166, 169, 173, 205-206, 223-224, 
231-233, 237, 274, 343, 396

service delivery, 26, 34, 138, 148
Slovakia, 28-30, 376
Slovenia, 27, 28, 205, 206, 274, 343
social care, 317, 327, 404, 432
social services, 28, 34, 130-132, 140-

141, 152-155, 160, 162, 164, 166-
169, 270

Soviet Union, 36, 129, 315, 411-412, 
414-416, 418, 422-423, 426

Spain, 176, 
state-building, 33, 63
strategy and policy of migrant 

integration, 427, 446
Sweden, 36, 50, 53, 56, 204, 233, 297, 

433, 438
Syrian refugees, 12, 127-129, 131-132, 

134-137, 140, 143, 145, 147-148, 
150, 274-275

T

territorial organs, 289, 293, 312
The European Agenda for the 

Integration of Third-Country 
Nationals, 108

The Europe 2020 Strategy, 109, 115
the Netherlands, 33, 50-55, 188
town, 208, 276, 278, 279, 283, 327, 413, 

419, 420, 424, 443
transculturalism, 82
transit, 53, 153, 159-160, 166, 203-204, 

207, 210, 290, 315, 348, 364, 366, 
378, 413
– country, 27-28, 153, 173, 332, 

349, 364, 366, 371, 376
– zone, 394-396, 408

Trump Administration, 35, 242, 254-
256, 260, 262, 267

U

Ukrainian migrants, 320-321
unaccompanied children, 161-162, 166
UK, 50-55, 112, 114, 275
Ukraine, 35, 313-314, 317-318, 325, 

367, 368, 374, 376, 379, 414
UNHCR, 26-27, 36, 129-130, 139, 152, 

159, 182, 352-353, 355, 357, 401, 430
United States, 34, 44, 110-111, 131, 

178-179, 241-246, 249, 252-254, 
258-261, 267, 414-416, 422

urban governance, see governance, urban
V
Vienna, 54, 204, 205, 206, 211, 214, 415
Vietnam, 35, 313, 314, 367, 374, 376, 379
Vietnamese migrants, 322-323, 326, 

327, 331, 412
Visegrad countries, 29, 379 
voluntary sector, 449-450

W

Warsaw, 6, 10, 17, 35, 313-315, 319, 
321-322, 327-332, 340

water, 90-91, 128, 134, 140, 182, 192, 
229, 233-234, 422, 431

Western Balkan, 34, 204, 205, 206, 207, 
210, 211, 223-224, 231-235, 366-
367, 379, 
– route 153, 158

wicked problems, 35, 296, 342

Migrations, Diversiti, Integration...-za tisak.indd   464Migrations, Diversiti, Integration...-za tisak.indd   464 05-Mar-19   2:17:15 AM05-Mar-19   2:17:15 AM


