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PREFACE E 

Thiss PhD project was conceived during my work in the Long Term Planning Department at the 

Municipalityy of Tel Aviv. From the mid-1990s I observed and participated in an awakening process 

withinn the municipality in response to the arrival of thousands of overseas labour migrants in that 

city.. Doing background research for policy proposals on 'what we should do with the foreign worker 

problem',, I came to realise that Tel Aviv was passing through a phase that cities in northern Europe 

hadd experienced several decades earlier (what I later called the shift from a Non-policy to a 

Guestworkerr policy response). Might we learn a lesson from the European experience? 

Thee more I thought about it, the more it seemed that there was more to this comparison than 

merelyy a 'best practices' approach. In particular, I was interested in uncovering the hidden structures 

off  knowledge that guide (often implicitly) the policy responses of local planners, politicians and 

administratorss when they are faced with a strange and initially temporary population ('guestworkers') 

thatt shows signs of remaining in 'their' city. Having grown up as an Israeli immigrant in America, I 

wass naturally drawn to the newcomers' view of this relationship. But my role in the municipality led 

mee to explore this process not through the newcomer's eyes (on which volumes have been written) 

butt through the eyes of the local host society. Thus the idea of comparing local policies toward 

labourr migrants as an expression of host-stranger relations, trying to link between the visible policy 

responsess to labour migrant settlement, and the less visible, less quantifiable substrata of attitudes 

andd expectations toward strangers and Otherness. 

Suchh a research project may have remained the wishful thinking of a municipal planner, if not for 

thee election of a new mayor in 1999, who appointed a new City Engineer, who dismissed all the 

consultantss whose contracts were up, including me. In the resulting free time, I wrote an MA thesis 

describingg the changing concepts of Strangerhood. This led me away from policy documents and 

backk to the writings of Georg Simmel, Levinas, Sibley and most crucially, Zygmunt Bauman. At the 

samee time I participated in a comparative research network on local policies and migrant 

mobilisationn ("Multicultural Policies and Modes of Citizenship in European cities"), submitting a 

chapterr on Tel Aviv's experience. The MPMC project became the main source of data for my 

literaturee survey on local migrant policies in Europe, which began when I was still in the 

municipalityy of Tel Aviv and was expanded in the PhD thesis. 

Meanwhile,, the new mayor of Tel Aviv, Ron Huldai, decided to implement the policy proposals 

preparedd by the municipal bureaucracy under his predecessor. This led to the establishment of a 
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municipall  'Aid and Information Center for the Foreign Communities in Tel Aviv ' (MESILA) in 

whichh I took part. My new career as a 'street level bureaucrat' in local migrant policy, this time in 

dailyy contact with the labour migrants themselves, was cut short after six months by the opportunity 

too undertake PhD studies at the University of Amsterdam. The scholarship offered by the Amsterdam 

studyy centre for the Metropolitan Environment (AME) enabled me to compare the experience of Tel 

Avivv with that of European cities, at several levels. I left Tel Aviv at the end of March 2000 and 

landedd in northern Europe, once again a newcomer. In the following three and a half years I was able 

too experience again the Stranger's "simultaneous nearness and distance" described by Simmel. 

Thiss PhD project has involved researching, writing and above all LIVIN G in three of the most 

beautifull  cities in Europe -- Amsterdam, Rome and Paris -- and one less lovely but home nonetheless 

--- Tel Aviv . This has been an incredibly stimulating, not to mention logistically demanding period (a 

totall  of seven apartments in Amsterdam and two each in Rome and Paris). In this process I have been 

helped,, hosted and housed by dozens of people, of whom I can only mention the most outstanding 

below.. Just as this research project has fused intellectual and personal experience in each city, the 

acknowledgementss below are grouped by city and mix between those academic colleagues, local 

officialss and NGO activists who freely gave of their time and openness, and the old and newfound 

friendss in five cities who provided the logistical and personal support which made this project not 

onlyy possible but very, very enjoyable. 

Inn ROME - grazie mille to Marco Accorinti and Franco Pittau at Caritas di Roma, to Cinzia Conti at 

thee Universita di Roma La Sapienza and to Claudio Rossi at the municipal Uffici o Speciale 

Immigrazione.. All were outstandingly helpful and patient, especially considering my imperfect 

Italian.. I am indebted to the hospitality of Jonathan Challoff and especially to Filippo Rinaldi for his 

companionshipp and help in many ways (not least the great cooking) during my stay in his home. 

Hassann Bousetta of the Katholiek Universiteit Brussel provided important commentary on my 

theoreticall  model before, during and after my Rome stay. 

Inn TEL AVI V - todah rabah especially to those at the Long Term Planning Department and at 

MESILAA for the openness displayed toward their former-co-worker-turned-interviewer. For lack of 

spacee I mention only Tammy Gavriely and Edna Alter-Dumbo, directors of LTPD and MESILA, 

respectively.. Barak Kalir contributed comments on the chapter. Above all I am indebted to Izhak 

Schnelll  at Tel Aviv University's Department of Geography. His contribution to this project was 

fundamental,, beginning with supervision of the MA thesis that was the first step towards this PhD, 
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throughh his help in the Tel Aviv case study, and including his role as a discussion partner on the 

moree theoretical aspects of the dissertation. 

Inn MARSEILLE, where I spent two weeks of intensive research before transfering the case study to 

Paris,, I learned much about the French context. Marcel Maussen introduced me to that city's 

researchh community who were friendly without exception. 'Merci biengue' en particulier a Alain 

ReboulReboul pour son amitié et son hospitalité Marseilleise. 

Inn PARIS, I am indebted to Patrick Simon for arranging my stay at the Institut Nationale des Etudes 

Demographiques,, which served as the logistical base of the Paris case study, with special thanks to 

thee INED librarians. No less important was the intellectual and social interaction provided by my 

temporaryy colleagues at INED, Elise Palomares and Tania Vichnevskaya. I am especially grateful to 

Yankell  Fijalkow at the Université de Paris for his help, personal insights and feedback on the draft 

versionn of the Paris chapter. Our first talk in an elevator stuck between two floors at Tolbiac was the 

beginningg of a real amitié. Special thanks to Nadine Scheimann for her generous hospitality during 

thee first difficult weeks in Paris. 

Inn AMSTERDAM, bedankt to Sako Musterd who supervised this work, for his patience and support. 

Valuablee commentary on the Amsterdam case study was provided by Leo de Klerk, Peter Terhorst, 

Virginiee Mamadouh and others at the AME, and by Jan Rath, Anja Heelsum, Jeroen Doomernik and 

otherss at IMES. 1 am indebted to Rinus Penninx, director of the Institute for Migration and Ethnic 

Studies,, for his overall contribution to this project and in particular for his input during development 

off  the analytical framework. Thanks also to the participants of the PhD group "Multicultural 

Democracyy in the Global City" hosted at IMES, particularly Boris Slijper, Marcel Maussen, Floris 

Vermeulenn and Maria Berger for their feedback and to Karen Kraal for assistance throughout. 

II  am grateful to the AME (Amsterdam study centre for the Metropolitan Environment) for providing 

thee generous scholarship and facilities that made this project possible. I also wish to thank all those at 

thee Department of Geography and Planning who provided the logistical support, in particular my 

colleaguee and always-helpful office-mate Martijn Arnoldus, as well as Clinton Siccama and Gert van 

derr Meer who responded to my requests from whichever city I happened to be in. Among those who 

helpedd make Amsterdam my home away from home, my thanks go especially to Yvon de Ruyter and 

Erikk van Andel, to Ines von Felbert and to Nadav Haran and Ellen Kaptijn for all their support. 
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Finally,, I am indebted to Barbara Da Roit for helping me make it through the last lap of this 3.5 

yearr marathon. Her technieal assistance in the final version of the dissertation, from graphics to 

referencess to printout, saved the day. I hope to repay the favour in one year when she finishes her 

dissertation. . 

II  dedicate this work to my father. Ernest Alexander. More than any other person, he gave of his time, 

spiritt and intellectual talents to this project. His critical feedback at all the stages, from first rough 

draftss to the Conclusion chapter, was invaluable. Yam holedet 70 same ach! 
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PARTT ONE 

1.. Introductio n 
Alll  societies produce strangers; but each kind of society produces its own kind of 
strangers,, and produces them in its own inimitable way. 
(Zygmuntt Bauman, "Making and unmaking of strangers" Thesis Eleven, !995, Vol. 43: I) 

1.. Cities respond to labour  migrant settlement 

1.11 The labour migrant as Stranger in our midst 
Thee arrival and presence of immigrants has always raised fears as well as expectations in the 

receivingg society. Indeed, our response to the presence of strangers in our midst -- a mixture of fear 

andd fascination - is a more sophisticated version of the 'fight-or-flight' instinct that is common to 

manyy animals. But humans go beyond this, by ascribing meaning to the stranger. By defining 

Otherness,, who is one of us and who is not, we define ourselves. At the societal level, the label of 

Strangenesss is applied to individuals (indigenous and foreign) as well as to entire populations on the 

basiss of real or perceived differences from the host society. Often the label has been applied to 

newcomerss in a continual process of re-definition by the host society of itself and its Strangers. 

Europeann history illustrates how social perceptions of Strangers can endure for centuries but also 

howw these labels evolve over time, for example in longstanding as well as changing attitudes toward 

Gypsiess or Jews. 

Inn postwar Western Europe the most common type of newcomer-as-Stranger has probably been 

thee labour migrant. By 'labour migrants' I mean the foreign workers who arrived in northwestern 

Europee from the late 1950s to the mid-1970s including their families and offspring, followed by 

economically-motivatedd migrants arriving in the 1980s-90s (often as irregular migrants). I exclude 

economicc migrants from wealthy countries from this category, for reasons elaborated below. The 

numberr of postwar labour migrants who have settled in western Europe is unknown but the range is 

inn the tens of millions." As with previous migrations, most labour migrants eventually settled in 

urbann centres. Today, residents of non-EU origin make up between a tenth to over a third of the 

populationn of 'veteran' immigration cities in northern Europe, while the figure for 'new' immigration 

citiess in southern European is usually below ten percent, but rising (Table 1.1). 

Evenn in those cities where the percentage of labour migrants is low, their presence has become a 

majorr issue in part because of their geographic concentration in the poorer neighbourhoods. In short, 

aa large and permanent presence of labour migrants and their families has changed the face of urban 

Europee (White 1993, Money 1999). 

11 My definition of 'labour migrants' is elaborated in Chapter 3, section 1. 
22 Castles and Milter (2003: 80-81) estimate the "foreign resident population" in fifteen European countries at just over 20 
million.. This figure exludes naturalised immigrants (particularly significant in France, the UK and Sweden) and 
immigrantss from colonies or former colonies with citizenship of the immigration country (significant in France, the UK 
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Tablee 1.1 Migrants/ethnic minorities in 25 cities 

c c 

£ £ 

> > 

V3 3 

State e 

SWED D 
GERM M 
GERM M 
GERM M 
GERM M 
U.K. . 
U.K. . 
U.K. . 
NETH H 
NETH H 
NETH H 
BELG G 
BELG G 
BELG G 
FRAN N 

FRAN N 
FRAN N 
SWITZ Z 

ITAL Y Y 
ITAL Y Y 
ITAL Y Y 
SPAIN N 
PORT T 
GREECE E 
ISRAEL L 

City y 

Stockholm m 
Berlin n 
Cologne e 
Frankfurt t 
Stuttgart t 
Birmingham m 
Bradford d 
Sheffield d 
Amsterdam m 
Rotterdam m 
Utrecht t 
Antwerp p 
Brussels s 
Liege e 
Lill e e 

Marseille e 
Paris s 
Zurich h 

Milan n 
Rome e 
Turin n 
Barcelona a 
Oeiras(Lisbon) ) 
Athens s 
Tell  Aviv 

Municipal l 
population1 1 

704.000 0 
3.500,000 0 
1,013.000 0 

660,000 0 
566,000 0 
961,000 0 
457.000 0 
501.000 0 
735,000 0 
591,000 0 
230,000 0 
453.000 0 
953,000 0 
189.000 0 
170,000 0 

800.000 0 
2.126.000 0 

336.000 0 

1,300,000 0 
2.656,000 0 

915,000 0 
1.509,000 0 

151,000 0 
772,000 0 
359,000 0 

%% migrants/ 
ethnic c 
minorities' ' 

17 7 
12 2 
18 8 
28 8 
24 4 
22 2 
20 0 
5 5 

46 6 
32 2 
11 1 
13 3 
29 9 
18 8 
15 5 

11 1 
22-41 1 

28 8 

Ï Ï 
est.. 7.5-9.8 

2.88 - 3.5 
2-3 3 

est.. 5 
est.. 18-22 
est.. 8-17 

Migrant// ethnic 
minority y 
population' ' 

118.000 0 
410,000 0 
188,000 0 
187,000 0 
136,000 0 
207.000 0 
91,000 0 
25.000 0 

340.000++ + 

191.000 0 
26,000 0 
59,000 0 

280,000 0 
33.000 0 
26,000 0 

88.000 0 
465-870,000+ + 

94.000 0 

91,000 0 
est.. 200-260,000 

26-32,000 0 
30-45.000 0 
est.. 8,000 

est.. 139-170.000 
est.. 30-60,000 

Mainn ethnic groups4 

Finland,, Yu. ME. Tu 
Tu,Yu,, PI. ME, EU 
Tu.. It.Yu, Gr, Pt 
Yu,, Tu, It, Mo,Gr, Sp 
Tu,, Yu. Gr. It 
Pk.. CA. India 
Pk.India.CA.Bangl l 
Pk.CA.Ch h 
CA,, Mo,Tu, SE,EU.AF 
CA.. Tu, Mo, SE 
Morr (54%) 
Mo.Tu,, EE 
Mo.. EU 
It.. Mo. Tu. Sp 
Mo.Al l 

MAA (mostly Alg). 
EU,, Al , Mo, Tu 
It.. Yu. Sp. Pt. EU 

Eg.. Ph. Ch, Mo, EU 
EE.. E A, MA. AF, EU 
Mo,, Peru, EE, AF 
Mo.. Peru. EU. Gipsy 
CapVerde,, AF 
Abb (over 50%). PI .Eg 
EE.. EA, AF. SA 

Notes s 
11 Municipal population figures are rounded to nearest '000 and exclude irregular migrants. 

2.. Definitions of 'migrant'/ 'ethnic minority' vary from city to city. Figures exclude irregular migrants except in estimates 
forr Rome. Oeiras (Lisbon), Athens and Tel Aviv. A large irregular migrant population may significantly raise the figures 
forr some cities noted here. + Paris: 465,000 registered foreigners and naturalised French residents. 870.000 total 
foreigners/ethnicc minorities based on estimate including all second generation residents (see chapter 8). ++ Amsterdam: 
residentss of'ethnic minority' origin (including 2nd generation Dutch citizens with at least one parent of ethnic minority 
origin). . 

3.. The accuracy of these numbers varies considerably from city to city (see above). 

4.. Definitions vary by source. 
AF=Sub-Saharann Africa CA= Caribbean EA= H.Asia EE-E.Kurope EU=Eur.Union M A= Maghreb ME-Middle East 
SA-S.. America SE=S.Europe Ab=Albania Al=Algeria Br-Brazil Ch=China Eg=Egypt Gr=Greece It=Italy 
Mo=Moroccoo Ph=Philippines Pk-Pakistan Pl=Poland Pt=Portugal Sp-Spain Tn=Tunisia Tu=Turkey 

Sources::  See Appendix 1, Table Al . 

andd the Netherlands). They also note (p. 5) that "between 250,000 and 300.000 illegal entrants are estimated to arrive in 
Northernn Europe each year (Widgren 1994)". 
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Twoo characteristics of labour migration have played a role in the reaction of the receiving 

societies.. The first is the fundamental transformation that characterises their presence, from 

temporarinesss to permanence. "Guest workers" were expected to come for a while, and then go 

home.. But contrary to the expectations of hosts and immigrants alike (the "myth of return"), a 

significantt proportion settled in the receiving countries. The second characteristic of postwar labour 

migrantss is their ethnic/racial and religious/cultural Otherness. Coming from far-away countries, they 

aree often outwardly different in appearance and behaviour from the local host society. Labour 

migrantss are also outsiders in economic terms, usually beginning and often remaining at the bottom 

off  the class hierarchy. 
Selectedd according to rational economic criteria, notably willingness to work for very low 
wagess and under harsh or dangerous conditions, "disposable" workers are usually drawn 
fromm some less developed country or region, which belongs to the world of "others" in 
oppositionn to which the hosts have elaborated their identity; and the work they do in the 
countryy of immigration as well as the living conditions to which they are subjected 
ensuress that the separation between the segments widens. (Zolberg 2000: xvi) 

Inn this sense, labour migrants have replaced traditional ethnic minorities and the urban proletariat 

inn the role of the threatening-yet-exotic Other. In the eyes of the host society they are the new 

"strangerr ante portas", at the city gate (Bauman 1995b: 135). 

1.22 Local policy reactions to migrants 
Thee concentration of labour immigrants in cities, and within cities in particular (usually poor) 

neighbourhoods,, creates specifically local problems and opportunities affecting the local housing and 

labourr markets, demands on health, welfare and education services and urban development. But the 

arrivall  and settlement of labour migrants is not just another problem that the local authorities must 

copee with, on a par with e.g. the elderly or housing problems. Beyond its practical consequences, the 

settlementt of newcomers with a very different background touches deep chords within the host city, 

whichh must adapt to the presence of these new Strangers. Patrick Ireland (1994) has termed the local 

policyy response to this situation the "management of ethnic diversity". 

Moree and more municipalities are coming to terms with the permanent presence of a large 

migrantt population and reacting in different ways, often in the absence of a clear or effective national 

policy.. Municipal responses to migrant settlement vary widely and involve most of the policy 

domainss within local jurisdiction, applying traditional as well as innovative policies. In the political 

domain,, local policies range from the deliberate exclusion of ethnic-based organisations, to setting 

upp migrant/minority 'advisory councils'. In the socio-economic domain, municipalities may 

deliberatelyy target, or deliberately ignore, the specific needs of migrants in local schools, health and 

welfaree services. Regarding minority cultural and religious needs (e.g. places of worship), local 

authoritiess may ignore these, treat them as equal to the needs of the majority population, or allocate 

specificc resources. Spatial policies can range from dispersal policies aimed at 'migrant enclaves' 

(throughh housing quotas or gentrification) to urban renewal policies that are sensitive to 'ethnic 
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neighbourhoods'.. All these measures, whether inclusionary or exclusionary, targeting migrants or 

impliedd within general policies (e.g. on socio-economic exclusion, youth problems, urban renewal), 

mayy be termed local migrant policies.3. 

Whetherr complementing, contradicting or pre-empting national immigrant policy, local 

authoritiess are increasingly autonomous in their response to labour migrant settlement. Until the 

1980s,, local policies toward labour migrants were limited to cities in northwestern Europe where 

foreignn workers had been arriving for several decades, e.g. Amsterdam, Frankfurt or Zurich. Since 

then,, local migrant policies have spread to new immigration cities in southern Europe and elsewhere, 

e.g.. Barcelona, Rome and Tel Aviv . Over the past two decades an upsurge in international migration 

(Koserr and Lutz 1998), together with the devolution of migrant policy from the national to lower 

levelss in most western European stales have resulted in more and more cities developing their own 

policyy responses to labour migrant settlement. We can thus speak of local migrant policies as a 

European-wideEuropean-wide phenomenon, with different cities at different stages of policy development. 

1.33 The significance of local migrant policies 

Local-levell  migrant policies deserve our attention for several reasons. Although originating in 

particularr circumstances they often relate to and magnify issues going far beyond the local context. 

Inn France, I'affaire des foulards escalated in 1989 from a local pedagogical dispute over the right of 

schoolgirlss to wear headscarves into a nationwide debate on the place of Islam and the relevance of 

thee French republican model of integration. In Rome the municipality's failure to respond to the 

occupationn of an abandoned building by irregular migrants in 1991 raised questions that went beyond 

thee housing situation in that city (where squatting by indigenous residents is common), to the role of 

Italyy as a country of immigration. 

Thee (mis)management of such localised incidents often begins (although it may not end) in local 

policymaking.. Thus, residents' opposition to a proposed mosque building may remain localised in 

onee case and become nationalised in another. Although local policies emphasizing the positive side 

off  migrant settlement (multicultural campaigns, ethnic festivals, etc.) also play a role in larger 

debatess (i.e. on the future of the European nation-state as a multicultural democracy), it is usually 

negativee incidents such as a fire in an overcrowded migrant hostel or a racially-motivated attack that 

havee a greater ripple effect. Urban riots such as those in the early-mid 1980s in England and France, 

whilee related in part to ethnic tensions, often have more to do with high unemployment, poor housing 

andd inadequate facilities that characterise particular neighbourhoods where the proportion of 

migrantss is high. 

Inn such events, local policymaking may be overtaken by national policies. Britain's anti-racism 

policyy and France's Politique de la ville were both (very different) national policy reactions to the 

urbann riots of the 1980s. But ultimately, national policies are tried, tested and articulated in 'the real 

world'' of the local school and neighbourhood where local authority actions (or inaction) remain 

Chapterr 4 elaborates the term 'local migrant policies'. 
4 4 



significant.. In some cases local policies are a variation of national policies; in other cases they may 

developp as a reaction to national policies which have failed to solve local problems. The perceived 

successs or failure of local initiatives presents alternative ways of dealing with problems that go 

beyondd the specific context, and may serve as an example for further action at the national level. For 

example,, a 'civic integration programme' developed in Tilburg and The Hague was later adopted by 

otherr cities in the Netherlands and eventually became a compulsory national policy. 

Locall  policies toward migrants often reflect, and sometimes bring about, a transformation in city-

statee relations. The state's "relegation of the treatment of complex social problems to the local 

sphere""  (Body-Gendrot and Martiniello 2000: 4) has taken shape in Europe since the 1980s. This 

processs of devolution is especially noticeable in the area of migrant policy (Lahav 1998, Favell 

1998).. Focusing on policymaking toward migrants at the local level but within the context of 

nationalnational policy clarifies not only the local-national relation within migrant policy, but reveals in a 

moree general sense the changing relationship between the city and the State. 

Locall  policies toward labour migrants also articulate the interaction between local and global 

forces,, sometimes called 'glocalisation' (Brenner 1999). Indeed, local migrant policies are a response 

off  local actors (municipalities) to globalisation in its most potent aspect: the arrival and settlement of 

peoplee from far-away places. As Keil (1998: 625) and others have pointed out, local authorities play 

aa crucial role in the "increasingly important interfaces of different scales of governance in the global 

order".55 Indeed, decisions taken in European city halls are not only crucial at the receiving end of 

thesee global movements of people, they may also affect the points of origin, as chain migration 

channelss migrants from particular villages in Africa or Asia to specific neighbourhoods in Brussels 

orr Berlin.6 As cross-border flows become increasingly difficult to control despite state efforts, what 

happenss after migrants settle in their new destinations (and these are almost always cities) takes on 

greaterr significance. At this point local policies have a crucial effect. 

Nevertheless,, while it is important to draw attention to the local level of policymaking, it is 

equallyy important not to overstate the case. As the case studies in this book demonstrate, the national 

contextt remains crucial in its effects on local migrant policy. 

2.. Existing theory 

Despitee the increasing relevance of local policy responses, most of the research and nearly all of 

thee theorizing on immigration/immigrant policy7 has focused on the national level (Neymark 1998). 

Thesee analyses (e.g. national citizenship regimes, cf. Brubaker 1992, Castles 1995) have opened up 

44 Amsterdam's services policy targeting ethnic minorities (1980s-90s) is an example of the former (see Chapter 9). An 
examplee of the latter is Tel Aviv's recent (1999 - present) provision of local services to "illegal" labour migrants, 
contraveningg national policy (see Chapter 7). 
ss Keil specifically points to local-level institutions as "where - to a large extent - this process of regulation of difference 
takess concrete shape." 
f'' In some cases, cities are bypassing the national level in their attempts to affect migration flows at the source. For 
example,, the French municipality of Montreuil is investing in the development of a region in Mali where many of the 
city'ss residents originate, in the hope of minimizing immigration and encouraging return migration (Gaxie et al. 1998: 
260-80). . 
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migrantt policy as a field of" study in its own right and laid the theoretical background tor further 

comparisons.. But as many have pointed out, national-level models remain overly abstract and 

overlookk differences between policy domains and local variations within countries. They do not 

relatee to the local level and cannot explain local policies toward migrants.8 

Nevertheless,, the city is emerging as a distinct unit of study in this field (Brenner 1999). A few 

comparativee in-depth studies have begun to shed light on policies toward migrants at the local level 

(Irelandd 1994, Rex and Samad 1996, Bousetta 2000. Garbaye 2000, Moore 2001). But, most of these 

analysess focus on the juridical-political domain, seeing migrant policies as an institutional-political 

contextt for migrant mobilisation. This approach tends to disregard other policy issue areas affecting 

migrants,, such as housing. Moreover, local-level comparisons are limited to a handful of cities. 

Broaderr (multi-city) comparisons are also scant, and tend to focus on specific issue areas (e.g. 

languagee education) and/or limit the comparison to a 'best practices' approach. Few attempt to 

developp a systematic generalisation of their findings, or propose a model as was done for national 

migrantt policies.9 

Thiss gap in the literature calls for an analytical framework that wil l enable researchers (and 

policymakers)) to follow and compare local policy reactions to migrant settlement across a wide 

spectrumm of cities and policies, and to make some sense of it all. With this aim in mind, I propose 

adoptingg the concept of host-stranger relations as a theoretical framework for understanding local 

migrantt policies, and offer a typology that makes comparison between different local cases possible. 

3.. A host-stranger  relations approach to local migrant policies 

3.11 The model 

'Host-strangerr relations literature' is a name I give to various writings about the way in which we 

relatee to Strangers, and thus define ourselves. These writings range from theories of interpersonal 'I-

Other'' relations and ethics (Sartre. Buber, Levinas, etc.) to writings on societal definitions of 

Strangenesss and Strangers (Simmel. Elias, Wood, Foucault, Bauman, etc.). as well as writings 

focusingg on the political, spatial and urban aspects of this relationship (Wirth, Meyer, Soja, 

Kymlicka,, etc.). In the case of local migrant policies, I refer to "host-stranger relations" in a more 

specificc sense, as the assumptions, expectations and attitudes of the local host society, represented 

heree by the local authority, toward one type of Stranger, represented here by labour migrants. 

Thee settlement of labour migrants is not just another urban problem to be 'solved7 by the local 

authorities.. As Money (1999: 59) notes: "When foreigners enter a community, they bring with them 

ann alternative conception of society, thereby representing competition over the definition of the local 

community.""  The reaction of local inhabitants to the settlement of migrants may vary from 

acceptancee to indifference to fear and hostility. Hostile reactions occur when residents perceive 

Thee distinction between these terms is explained in Chapter 3. 
88 This is elaborated in Chapter 3. section 2. 
yy See Chapter 3, section 3. 
'""  See Chapter 2. 
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migrantt settlement as an 'invasion of strangers'. Such 'moral panic' may result in white flight, voting 

forr anti-immigrant parties or acts of violence to "defend the territory under siege" (Bauman 1995a: 

11).. An important factor determining local host reactions is the relative power (or powerlessness) 

thatt residents feel in relation to migrant settlement.'' 

Thee migrants, too, do not remain passive if their stay extends. Over time, they assert themselves 

ass entrepreneurs and political participants, with or without voting rights. At first they mobilise on an 

ethnicc basis, establishing their own cultural, economic and sometimes political frameworks. 

Eventuallyy they may be integrated into existing structures of the host society. If they are excluded 

(economically,, socially, politically) for too long the result is usually expressed in various forms of 

protest,, often in the second generation. The dynamics of migrant settlement, local reaction and 

counter-reactionn often involve positive as well as negative interactions between the host society and 

thee newcomers. Indeed, more and more European cities are characterised by a combination of these 

phenomena,, displaying various forms of multiculturalism on one hand (from ethnic festivals to 

interraciall  marriages), and various forms of xenophobia and ethnic tensions on the other (from 

everydayy discrimination to 'race riots' in extreme cases, e.g. Marseille in 1973, Birmingham in 1981, 

Brusselss in 1991 and Bradford in 2001). 

Locall  government reflects to varying degrees the local host society in its reactions to the 

settlementt of newcomers.12 In the case of labour migrants, the local authority may regard them as a 

passingg phenomenon best ignored, as a threat to stability, as a positive potential for the city, and so 

on.. Using concepts developed in the host-stranger relations literature, it is possible to distinguish 

betweenn several general assumptions made by the local authority. These relate to the temporariness 

orr permanence of the migrant presence and their spatial segregation. The local authority also makes 

assumptionss regarding the labour migrants' Otherness. It may assume their cultural differences will 

disappearr through assimilation, or it may expect them to remain as distinct minorities. To some 

extentt these assumptions reflect general attitudes in the local host society toward the presence of 

Otherness,, often based on past experience with previous newcomers. 

Locall  authority attitudes and assumptions are expressed in seemingly disconnected policies such 

ass City Hall's relation to migrant organisations, access to local services, and urban renewal. I do not 

proposee here that these attitudes and assumptions are the only variable explaining local policies 

towardd migrants. Other factors, such as the political-institutional context (not least, national 

immigrationn policies), clearly play a role.13 Nevertheless, I posit that local host-stranger  relations -
-- specifically the attitudes and expectations of the local authority regarding the permanence, 
spatiall  separateness and Otherness of the migrant population -- are an important factor 
shapingg local migrant policies. Without dismissing other explanations, this study aims to reveal 

thiss (normally implicit) aspect of policymaking, and to explore its theoretical and practical 

implications. . 

1'' Elaborated in Chapter 2. 
' :: Here I refer to the local authority as a unitary actor. This is qualified in Chapter 3. 
nn Political-institutional explanations are reviewed in Chapter 3. 

7 7 



3.22 The typology 

Too operationalise the link between host-stranger relations and local migrant policies, I propose a 

typologyy that classifies policies in specific issue areas (housing, education, etc.) according to local 

authorityauthority attitudes toward labour migrants. This results in a classification system with two 

dimensions.. The first dimension distinguishes between several types of host-stranger relations, 

expressedd in several general 'types' of local policy reactions ('Non-policy', 'Guestworker', 

'Assimilationist**  and 'Pluralist' policy types). The policy types are based on a set of universal 

criteriaa (local authority assumptions toward the migrants in terms of their expected temporality, 

spatiall  separation and Otherness) that can be applied across different cities and periods. To some 

extentt this resembles the deductive method used in national-level theories such as Castles' (1995) 

models.14 4 

Howeverr the typology presented here is also based on a large number of actual policies, gathered 

fromm a literature survey covering some 25 European cities (below). To put some order into the 

varietyy of policies found in the literature survey, the typology divides local migrant policies into 

domainss (Juridical-political, Socio-economic, Cultural-religious and Spatial) and issue areas 

(housing,, education, etc.). This second dimension of the typology enables a comprehensive 

comparisonn of local policy reactions across different domains, which previous models have failed to 

doo systematically. 

Thee analytical framework thus consists of a model linking host-stranger relations to local policies 

towardd migrants, and a typology elaborating this across several policy 'types' and policy domains. 

Whilee the model proposes a universal explanation (host-stranger relations), the typology links this to 

actuall  policies in specific issue areas (Figure 1.1). This connection is based on both deductive and 

inductivee reasoning (see below), making it possible to test the model against actual policies observed 

inn one or more cities, and to use the typology as a tool for comparison. 

Figur ee 1.1 The analytical framework 

<-<-  M O D E L -> TYPOLOGY^ 

TheoreticalTheoretical Concept Host-Stranger  Relations H-S RELATIONS TYPES 
0 0 

RealReal manifestation Local authorit y attitudes ATTITUDE TYPES / PHASES 
towardd labour  migrants 

u u 
Observed/describedObserved/described Local migrant policies POLICY TYPES / PHASES 
phenomenonphenomenon - subject elaborated as actual or potential 

ofof analysis policies across different issue areas 

UU = corresponding to/associated with 

Seee Chapter 3, section 2. 



Figuree 1.1 proposes that a relation exists between host-stranger relations as defined above (local 

authorityy attitudes toward labour migrants) and observed policies. It does not suggest that this is a 

strictt cause-effect relationship, nor that this dimension of policymaking is the only variable. It does 

hypothesisee that this dimension should be taken into account in the analysis of policymaking toward 

migrants,, and proposes how this can be done. 

3.33 Theoretical relevance 
Thiss study is meant to fil l a gap in the existing literature on migrant policy, between national-

levell  theorizing and local-level research. Although the local-level context is increasingly significant 

inn the field of migration policy studies, local migrant policies have not been systematically studied, 

remainingg in the shadow of the national-level discourse. But as noted above, national-level theories 

tendd to be overly deductive. By proposing a theoretical framework that focuses on the local level, I 

distinguishh between the (often abstract) 'national objectives' on which national-level models are 

based,, and their implementation (or not) in actual local policies. Since the typology is applied at the 

municipall  rather than the national level, this makes possible a more inductive method of comparing 

migrantt policymaking, and allows for local variations that are lost in the national-level theories. The 

resultt is a more grounded, specific typology than the national-level models, allowing us to translate 

generall  characteristics (attitudes toward migrants) into specific policies in particular domains and 

issuee areas (see Chapter 4). 

Local-levell  research, on the other hand, tends to be too case-specific. Clearly, a proper 

understandingg of local policymaking demands qualitative research, city by city. However, any 

generalisationss from the findings will necessarily be limited to the cases in question unless they are 

placedd within a broader comparative framework. Until now this has not been available. Another 

problemm of local-level research has been the tendency to focus on one policy domain, primarily 

politicall  integration. But, focusing only on the local 'political opportunity structure' may present a 

distortedd picture since different cities may emphasise different dimensions (e.g. labour market 

integrationn in many German cities) in their policy response to migrants (or, the same city in different 

periods).. Comparison of migrant policies across different domains is vital, and for this reason the 

elaborationn of policies into domains and issue areas is central to the typology. 

Whatt is missing, then, is a broader view of local migrant policies that goes beyond any specific 

city,, domain or phase of policy development. The analytical framework proposed here links 

conceptuallyy what may appear at first sight as unconnected policies, enabling the researcher to view 

thee migrant policies of a particular city in a broader context. Such a view will provide new insights, 

raisee new questions and point to directions for further research. The analytical framework proposed 

heree is meant to be a first step toward multi-city, cross-domain analyses of local migrant policies. At 

thee same time, the modular format of the typology enables users to focus on the policies relevant to 

them,, without losing sight of the relations between their particular topic and other policy areas. 

9 9 



4.. Aims of the study 

4.11 Research aims 

Thee primary aim of this study is to develop an analytical framework for  analysing and 

comparingg local policy responses to labour  migrant settlement. Such a framework should allow 

uss to generalise beyond any particular city al any particular time, while remaining grounded in 

empiricall  findings. Using this framework, it should be possible to follow the development of actual 

policiess toward migrants over time and to relate the findings to a broader theme. 

Second,, this study wil l test the validit y of host-stranger  relations as an explanatory variable. 

Thee theme proposed -- host-stranger relations -- aims to deepen our understanding of local reactions 

too migrants by revealing a dimension that is usually hidden in policymaking. Through case studies in 

fourr cities (Rome, Tel Aviv, Paris and Amsterdam) this dimension wil l be explored as a factor 

accountingg for and relating between empirically observed migrant policies in different cities and 

periods. . 

Third,, this study wil l test the usefulness of the analytical framework as a tool for  cross-city 

comparison.. The proposed typology is meant to serve as a first step toward organizing the extant 

knowledgee on local migrant policies. To date, available information is scattered among various 

sources,, with no attempt to provide a comprehensive comparative overview. The typology presented 

here,, illustrated with local policies taken from a literature survey of over 25 cities, serves as an 

examplee of how findings from different sources may be organised. While far from exhaustive, this is 

neverthelesss a first attempt to create a multi-city, multi-domain data base for further theorizing on 

locall  migrant policies. The typology is then tested as a tool for comparison in the four case studies. 

Finally,, this study is meant to contribut e to the pool of knowledge based on empirical studies 

off  local migrant policies. The case studies of Rome. Tel Aviv and Paris provide insights into 

relativelyy unknown cities in this area. Local migrant policies in Amsterdam have been fairly well 

studiedd in several domains, but this study wil l attempt the first multi-domain analysis of these 

policiess over a fifty  year period. 

4.22 Research questions 

Thee above aims can be formulated in two sets of research questions: First, how do local 

authoritiess respond to the settlement of labour migrants, i.e. what are the policy responses at the 

municipall  level to labour migrant settlement? This can be elaborated in a number of secondary 

questions:: Can we identify general 'types' of local policy responses to labour migrants? Can we 

identifyy certain 'trajectories of local policy responses', evolving from one 'type' to another over time? 

Doo these trajectories repeat in different cities? In which domains and issue areas are local migrant 

policiess articulated, and which appear to be the most significant? 

Second,, how are local migrant policies shaped by what we define as 'local host-stranger 

relations'?? Secondary questions include: What is the role of local authority attitudes and expectations 

regardingg the temporality of the labour migrant presence/their Othemess/their spatial separation, in 
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thee development of local migrant policies? How do previous host-stranger relations (relating to 

previouss newcomers or indigenous Strangers) affect the local policy response to labour migrants? 

AA third set of questions does not directly relate to the focus of this study but runs as a thread 

throughoutt the book, namely: What does the relation between local and national migrant policies 

reveall  about city-State relations? Is there a clear top-down relationship in this policy field, or is the 

apparentt predominance of the national level only apparent? To what extent is the policy response to 

labourr migrant settlement and ethnic diversity a bottom-up process? 

4.33 Policy relevance 
Thee development of an analytical framework to understand and compare local migrant policies is 

off  interest to social scientists, but also has practical policy relevance. It can enable policymakers to 

understandd their problems better and improve policies by placing local challenges in a broader 

context.. This can include reflexive learning from a new appreciation of their own past policy 

responses,, as well as learning from others' experience. Applying the insights gained from policy 

comparisonss with other cities and being able to identify comparable (as well as incomparable) 

situationss should lead to the development of more suitable local policy responses, beyond a narrow 

best-practicess ("this works, that doesn't") approach. 

Att the most basic level this study should show whether it is at all possible to learn from other 

cities'' experience in this policy field. The typology proposed here, together with the case study 

findings,, should demonstrate that beyond city-specific contexts there are similarities in municipal 

policyy reactions to labour migrant settlement. In particular, this means that 'new' immigration cities 

mayy learn from the experience of'veteran' cities, by understanding the process that the latter 

underwentt in their policy responses to immigrant settlement. This should highlight the possibilities 

andd pitfalls before cities in earlier stages of migrant policy development. The case studies cover two 

citiess with long but very different experiences in migrant policymaking (Paris and Amsterdam), and 

twoo cities which experienced significant labour migration only in the past two decades (Rome and 

Tell  Aviv). Despite the differences, generalisations can be made. The case of Tel Aviv demonstrates 

thatt the typology can also be applied to non-European cities. 

5.. Research design, process and methods 
Thee overall research design was as follows: 

 Participant observation in one city's policy reaction to labour migrant 

settlement,, together with a preliminary review of the literature on migrant 

policies. . 

 Review of theoretical writings on host-stranger relations, development of an 

analyticall  framework (hypothetical model, typology). 

 Literature survey of local migrant policies » develop, test and revise the 

typology. . 

 Test analytical framework in case studies. 
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 Final typology, findings and conclusions from case studies. 

Thee research process consisted of several stages utilizing different methods. While linear to some 

extent,, the different research phases also blended into one another, as detailed below. 

AA host-stranger relations model of local migrant policies 

Thee underlying notion of understanding local policy reactions to labour migrant settlement in 

termss of municipal attitudes toward Strangers first arose during my work at the Municipality of Tel 

Avi vv between 1994 and 1999. The model linking host-stranger relations to local policies toward 

labourr migrants was developed deductively as well as inductively. Deductively, it is based on 

conceptss that I found in philosophical, sociological and geographical writings, with two essays by 

Zygmuntt Bauman serving as an anchor (see Chapter 2). This 'host-stranger relations literature' was 

thenn connected to migrant policy, building on Castles' (1995) 'citizenship regimes' model and others 

(seee Chapter 3). Inductively, the model is based on a preliminary literature survey of local policies in 

Europeann cities, as well as participant observation as a planner in the municipality of Tel Aviv.15 

Thiss inductive process was equally important in development of the theory at that stage. 

Literaturee survey of local migrant policies 

Buildingg on these theoretical exercises, the research project extended into a more comprehensive 

surveyy covering over 25 cities in northwestern and southern Europe, plus Tel Aviv (Table 1.1). The 

surveyy was based on extant literature describing local migrant policies, including studies of 

individuall  cities, comparative studies and national-level literature (see Chapter 3, section 3). Based 

onn the literature survey, a data base was assembled of local migrant policies per city (see Table A l 

inn Appendix 1). While superficial, this data base established the range of actual policies with 

whichh cities have responded to the presence of migrants and ethnic minorities. It also served to 

definee what constitutes 'local migrant policies'. 

Thee typology 

Thee typology of local migrant policies was constructed on the basis of the host-stranger relations 

theoryy and the findings from the literature survey. The first dimension of the typology, consisting of 

severall  'ideal types' of local authority attitudes/policy reactions, is a variant of Castles' (1995) models 

off  national-level policy (Exclusionary. Assimilationist and Pluralist regimes), to which was added a 

'Non-policy'' category, based on observations from the Tel Aviv case as well as findings from the 

literaturee survey. The second dimension of the typology, grouping specific policies into policy 

domainss and issue areas, arose from the need to put some order into the numerous policies, 

programmess and projects that the literature survey produced. Thus the typology, too, is a result of 

deductivee and inductive reasoning. The typology is presented in Chapter 4. 

^^ From 1994 to 1999 I worked as a planner in the Long Term Planning Department (City Engineer) of Tel Aviv 
Municipality.. During these years I observed and participated in the preliminary phases of migrant policy formulation 
whichh are described in Chapter 7. In 1999-2000 I worked for six months in the new municipal aid and information centre 
forr labour migrants, in the role of Information Coordinator. 
66 The data base includes a textual 'profile' of each city, including a number of standardised contextual variables and the 

locall  migrant policies in each city. The latter were summarised in an 'inventory matrix' (Table Al ) of migrant policies 
fromm the surveyed cities. 
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Thee case studies 

Fourr case studies were carried out (June 2001 - March 2003) to provide a first test of the 

relevancyy of the host-stranger relations theory, and to check the robustness of the typology by testing 

itt in four cities. Rome was chosen to represent the Non-policy type, Tel Aviv to represent the 

Guestworkerr type, Paris to represent the Assimilationist type and Amsterdam to represent the 

Pluralistt type of policy reaction. Each case study lasted some four months and included reading of 

secondaryy and primary sources and interviews with local academic experts, municipal officials and 

representativess of civic organisations, including migrant activists. The choice of these cities and the 

casee study methodology is elaborated in Chapter 5. The case studies provided a more in-depth, 

qualitativee analysis of local policy development over time, as well as throwing light on the relation 

betweenn host-stranger relations and alternative explanations (e.g. the role of the institutional-political 

framework).. The case studies are presented in chapters 6 to 9. 

Revisionn of the typology, rethinking the theory 

Thee typology underwent several revisions resulting in two versions. The first version, based on 

thee findings from the literature survey supplemented by preliminary observations from Tel Aviv , 

Amsterdamm and Rome, was finalised in August 2001.17 This is the version presented in Chapter 4. 

Thee second version is based on the Amsterdam case study, supplemented by findings from other 

veterann immigration cities in the literature survey, which led to the addition of a fifth category. This 

iss presented in Chapter 10. 

6.. Structur e of the book 

Thiss book is divided into three parts. Part I presents the theoretical background (Chapters 1-4); 

Partt II presents the case studies (Chapters 5-9); Part III presents the conclusions (Chapter 10). In this 

introductoryy chapter I presented the problematic: the phenomenon of labour migrant settlement in 

citiess and local policy responses; the gap in existing research on migrant policy, and the analytical 

frameworkk to be proposed in this study. Chapter 2 elaborates on the meaning of host-stranger 

relations,, clarifying key terms including the different types of strangers and different reactions to 

Otherness.. Here I explore the links between interpersonal (I-Other) relations, social (host-stranger) 

relations,, their urban and spatial manifestations, and local authority attitudes toward labour migrants. 

Thiss is summarised at the end of the chapter (Table 2.1). 

Chapterr 3 presents the second half of the equation proposed here, by defining what I mean by 

'locall  policies toward labour migrants.' Here I define the parameters of two key terms: 'local policies' 

andd 'labour migrants'. The second half of the chapter presents a critical summary of the existing 

literaturee on migrant policy, at the national and local level. Chapter 4 presents the typology. The first 

dimensionn of the typology (local policy types/phases) is explained in section 2, the second dimension 

(policyy domains/issue areas) is explained in section 3. Section 4 presents the integrated typology and 

itss elaboration based on actual policies. 

177 This version is presented in Alexander 2003. 
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Chapterr 5 introduces the case studies: the purpose, methodology and choice of cities. The case 

studiess are then presented: Rome (Chapter 6), Tel Aviv (Chapter 7), Paris (Chapter 8) and 

Amsterdamm (Chapter 9). Each city chapter is organised in the same way with some 'local variations': 

ann overview of the national context (host-stranger relations, immigration cycles and the national 

immigrationn regime) is followed by a section on the local context (local host-stranger relations, a 

summaryy of immigration to the city, characteristics of the migrant/minority population, and the 

politicall  and institutional context of local policymaking). This contextual background is necessary to 

understandd the following sections which describe the policy response in each city to labour migrant 

settlement.. The evolution of local migrant policies is presented according to the policy phases 

identifiedd in each city, and ordered by domains and issue areas relevant in each phase. The last 

sectionn in each case study chapter summarises the migrant policy trajectory in that city. 

Chapterr 10 presents the findings and conclusions from each of the case studies, relating the 

trajectoriess of policy response identified in each city to the evolution of local host-stranger relations. 

Thiss serves as the basis for a more general comparative analysis (section 3), addressing the research 

questionss raised in the first chapter. In section 4 the typology is re-evaluated in light of the findings 

andd a revised version is presented, with an additional category proposed. The final section discusses 

thee theoretical implications of the study results and some directions for future research, as well as the 

relevancee of the analytical framework to policymakers. 
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2.. Host-strange r relation s theor y 

Feww issues have exercised as powerful a hold over the thought of this century as that of 'the 
Other.'' It is difficult to think of a second theme, even one that might be of more substantial 
significance,, that has provoked as widespread an interest as this one; it is difficult to think of a 
secondd theme that so sharply marks off the present from its historical roots in the tradition. 
(Theunissen,, M., 1984, The Other: Studies in the Social Ontology ofHusserl, Heidegger, 
SartreSartre and Buber, p. 1) 

1.. Introductio n 

1.11 Conceptualising the Other/Stranger 
Too understand local policies toward migrants as an expression of host-stranger relations, we must 

understandd what is meant by the concept of the 'Other' or the 'Stranger'. Strangerhood/Otherness 

actuallyy concerns a type of relationship between the Self and the Other. At the societal level, the Self 

iss often defined as the Host society or dominant group, while the Other may refer to an individual or 

aa community of Strangers. Host-stranger relations, then, means the relations between a host society 

(orr the dominant group within it) and those individuals, groups or communities that the host society 

(orr dominant group) defines/perceives as Others. 

Georgg Simmel (1908) introduced the concept of the Stranger in the sociological literature, noting 

thatt host-stranger relations are necessarily power relations, as the dominant group defines what and 

whoo is a Stranger. How societies have created and defined 'their' strangers through exclusionary 

practicess ranging from physical segregation, to economic and political exclusion, to social stigma, 

remainss one of the great themes of social science (and of fictional literature). Foucault, for example, 

hass traced the development in Western society of definitions of 'madness', 'criminality' and 'sexual 

perversion'' - all social definitions of abnormality versus normality, of Us versus Them. 

Thee delineation of 'others' creates several often overlapping types of Strangers, including 

newcomers,, ethnic minorities, indigenous marginal groups and subcultures. In this study, I consider 

onee type of Newcomer — the labour immigrants ('foreign workers') who arrived in European cities 

fromm the late 1950s onward (see below). I further narrow my focus to one representative of the host 

societyy — the local authority, embodied in the municipality. However, the response of the local 

authorityy to labour migrants is often shaped by previous (or ongoing) interactions with other types of 

strangers,, for example indigenous Outsiders (the urban proletariat in 19th century Europe, Arabs in 

Israel),, newcomers from other regions in the same country ('southerners' in northern Italy, 

'provincial'' migrants in Paris), or 'repatriated' immigrants who were defined a priori as members by 

thee host nation (Eurasian Dutch in the Netherlands, Jews in Israel). 

Thee aim of this chapter, then, is to distinguish between the different types of host-stranger 

relations,, by clarifying some of the core terms. Specifically, the concept of host-stranger relations 

willl  be analysed according to three dimensions of host expectations and attitudes regarding 

Strangers:: their temporality, their Otherness and their spatial separateness. The first relates to the 
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host'ss expectations regarding how long the stranger wil l remain. The second relates to the host's 

attitudess regarding the Stranger's differences from host society norms. From these two, as well as 

fromm changing perceptions of urban space, follows the host's expectations regarding spatial 

separationn from the Stranger (segregation). These three aspects are elaborated below and appear in 

thee analytical framework that is presented in Chapter 4, linking host-stranger relations to local 

policiess toward migrants. 

Too understand the changes in host perceptions of Strangers over the twentieth century in the three 

abovee dimensions. I adopt the distinction between modem and postmodern world views made by 

Baumann and others. Briefly, modern host-stranger relations see Strangerhood as a temporary 

phenomenonn (either the strangers wil l disappear or their Otherness wil l disappear) and as spatially 

separable.. Postmodern attitudes regard Strangers as a permanent and pervasive (spatially 

inseparable)) phenomenon. This results in different host reactions. Local policies toward labour 

migrantss express one aspect of these host attitudes. 

Inn this chapter the theoretical conceptualisations of host-stranger relations are described. Besides 

revealingg the shift from modem to postmodern attitudes toward Others, this theoretical survey serves 

too define the core terms in what I call the 'host-stranger relations literature'. Specifically, the writings 

surveyedd below reveal how the definition of (and therefore relation to) Strangers is constructed by 

thee host society. Section 1.1 distinguishes between modern and postmodern approaches to host-

strangerr relations. Section 2 follows this shift in the conceptualisation of Strangers through an 

overvieww of the philosophical and sociological literature (expectations regarding the 

temporary/permanentt presence of Strangers and their Otherness). This also allows us to distinguish 

betweenn various 'types of Strangers', specifically between newcomers and indigenous Outsiders, as 

welll  as the role of Strangerhood in the city. Section 3 follows changing conceptions of the spatial 

dimensionn of host-stranger relations and their urban manifestations, through the geographical 

literature.. Section 4 summarizes reactions to migrant settlement in cities as an expression of host-

strangerr relations, linking them to attitudes and expectations of the local authority toward labour 

immigrants. . 

1.22 Modernity, oostmodernitv and host-stranger relations 

Zygmuntt Bauman (1988. 1995a, 1995b) has analysed attitudes toward strangers within the 

contextt of modernity and postmodernity (Box 2.1). Bauman defines modernity in terms of order-

building:: "Modernity is a rebellion against fate and ascription in the name of the omnipotence of 

designn and achievement" (Bauman 1988: 13). The modern order-building urge was a rebellion 

againstt the traditional, pre-modern form of 'inherited identity' in which an individual's identity was 

definedd by class, race, gender, etc. This traditional view was replaced by the modernist claim that 

identity-buildingg should be a matter of self-development at the individual and collective level. The 

sociall  order must provide a reliable setting for individual identity-building, with social, economic 

andd political structures that are more-or-less stable over the span on an individual lifetime. Most of 

thee modern era was in fact characterized by structures that "appeared to be endowed with enough 
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resiliencee and solidity to withstand all inroads of individual endeavours and survive all individual 

choice...""  {ibid: 4). 

Bauman'ss definition of Strangers is based just on their ambivalence - on that quality which 

makess them so disturbing to the modern order-building: 
Whatt makes certain people "strangers' and therefore vexing, unnerving, off-putting and 
otherwisee a 'problem', is their capacity to befog and eclipse the boundary lines which ought to 
bee clearly seen, (ibid.: 8) 

Thee presence of Strangers disturbs the universalism that modernist values aspire to, by their "mere 

beingg around". This makes the modern project of order-building "a war of attrition waged against the 

strangerss and the strange" (ibid.: 2). 

Thee modernist view implies two strategies toward Strangers. The first is the liberal option of 

assimilation,, the possibility (and necessity) of "making the different similar". The second is "the 

strategyy of exclusion" whether by social exclusion, physical segregation, or in the extreme case --

annihilationn (ibid.: 2-3). Both strategies assume the eventual elimination of Otherness. 

Underr the pressure of the modern order-building urge, the strangers lived, so to speak, in a state 
off  suspended extinction.. .The strangers were, by definition, an anomaly to be rectified. Their 
presencee was defined a priori as temporary... (ibid.: 3) 

Boxx 2.1 Modernity/modernism and postmodemity/postmodernism 
Modernit yy is defined as an historical period which has unfolded over the past several hundred 
yearss through the development of capitalism. Modernism is "the cultural expression of the 
experiencee of modernity" (Cooke, p. 476). Modernist (or modern) values are based on the 
conceptt of progress (self-development and economic development) and reform that make up 
thee subjective and objective experience of modernity. The primary value system of modernity 
stemss from the Enlightenment: rationality, clarity, order, stability and predictability. 

Postmodernityy is often defined as corresponding to the stage of Global (or Late) Capitalism. 
Baumann (p. 5) dates the beginning of postmodernity to the end of the Cold War and "the new 
worldd disorder". This period is characterized by economic uncertainty from the global to the 
personall  level. 

Postmodernismm is described as the cultural expression of this latest restructuring. As a 
worldview,, postmodernism is firstly a critique of the modernist values of order, truth, reason 
andd logic, and a suspicion of the modernist ambitions of emancipation and progress. As a 
culturall  construct, postmodernism offers "a message of the essential indeterminacy and 
malleabilityy of the world" (ibid.: 7). 

Sources:: Bauman 1995a, Cooke 1988. 

Thee postmodernist attitude to strangers according to Bauman (1995a: 5-12), is to be understood 

withinn the context of "the dimensions of the present uncertainty", from the uncertain conditions 

broughtt on by global capitalism to the individual level of identity-forming. The permanence and 
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pervasivenesss of Strangeness is regarded as part of the postmodern (dis)order. The postmodernist 

attitudee toward Strangers, reflects this situation: 

Thee essentia] difference between the socially-produced modality of modern and postmodern 
strangerss is that while modern strangers were earmarked for annihilation [... ], the postmodern 
oness are by common consent or resignation, whether joyful or grudging, here to stay, (ibid.: 12) 

Inn postmodernity, then, 

Thee question is no longer how to get rid of strangers and the strange," but how to live with 
them,, daily and permanently, (ibid.) 

2.. From 'I-Other ' to 'Host-Stranger' relations: a theoretical review 

2.11 Defining the Other 

Thee concept of Stranger has no meaning without a Self which defines what and who is 'strange'. 

Byy defining the Other, we in effect define ourselves. This is expressed at all levels, from the 

philosophicall  to the political. 

A.. The Other  in modern philosophical thought 

Derridaa noted that the ontological bias of Western philosophy meant that the Other has, since 

Platoo and until recently, been conceived of as a way to better define the Self or T (in Kearney 1986: 

122).. Humanist philosophy began with the Cartesian approach placing the human T as the starting-

pointt of all understanding.2 In the 19th century the focus of the philosophical discussion on 

Othernesss shifted from the metaphysical Other (Nietzsche announced the death of God) to a focus on 

otherss as human beings. Hegel laid the basis for the modem, dialectical definition of the I-Other 

relationship,, by arguing that the Other is the basic category of human thought, for the I can only posit 

itselff  in opposition to the Other, to that which is outside itself, different from itself. 

Thee Phenomenologists and Existentialists took Hegel's abstract concept of the I-Other and 

emphasizedd the assymetrical nature of the relationship at the interpersonal level. According to Sartre 

(1943),, this dialectical relationship is perceived as mutually threatening: either I objectify the Other, 

orr am objectified by it. Thus, the Other, in the sense of another human being, is a menace to my 

freedomm (Sartre 1943). Sartre's concept of the 'slimy' Other (7<? visqueux') relates to the loss of 

controll  that I feel when confronted with some Other (person or thing) that threatens to overwhelm 

me.. This view emphasises the feeling of relative power in the I-Other relationship. 

Martinn Buber (1936), while agreeing that most human relationships are objectifying ('I-It'), 

developedd the option of a positive, non-objectifying relationship between the I and the Other, which 

hee calls the 'I-Thou' relationship.3 At the inter-personal level, 'I-Thou' is a meeting between the I and 

thee Other that is based on my experiencing an immediate, pre-instrumental knowledge of another 

11 Western epistemology followed the same line: knowledge is based on .^//'-understanding (Socrates' "Know thyself!"). 
andd knowledge of the Other is a means to better understanding myself. 
:: Although Descartes claimed that the T is dependent on a transcendental Other (God), one of the main criticisms of 
Descartes'' philosophy is that he invented God in order to better explain Man. 
11 According to Buber, although much of our existence consists of objectifying 'I-It' relations, it is in the 'I-Thou' relation 
withh the Other (with another person, a work of art, or with God) that Man fulfill s himself. The essence of human 
existence,, then, depends on experiencing Otherness in anon-objective, positive way. 
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person.. This relation goes beyond any individual elements of the participants and is based on the 

mutuall  recognition of a common humanity. The interpersonal I-Thou relation is also the basis for 

non-objectifyingg social relations at the community level ('We'). Most public life is also based on 

objective,, instrumental relations ('I-It'h however, the experience of I-Thou at the personal level 

makess the "We" relationship possible as well, based on a mutual responsibility of the community's 

individuall  members. Buber can be seen as bridging between modern and postmodern approaches 

towardd Otherness, since his concept of 'We' contains the seeds of communitarian ideologies that 

characterizee one reaction to the postmodern condition (see below). 

B.. The Other  in postmodern philosophical thought 

Postmodernistt concepts of I-Other relations can be seen as a series of attempts to reveal and 

deconstructt the 'Self bias' of modem philosophy and to redefine the Other as totally separate from 

thee I. Michel Foucault uncovered the social and political structures behind the changing relationship 

inn the West toward Otherness, from pre-modern to modern and postmodern.4 As he notes, however, 

thee advance of science (e.g. psychoanalysis and modern linguistics) has steadily eroded the very 

fundamentss of the order that it created,, blurring the conventional division between categories of 

rationalityy and irrationality. This blurring between the Normal and the Other marks the beginning of 

thee postmodern era (Foucault 1965). 

Iff  the modern attitude to Otherness consists of defining the Other through the I (and vice versa), 

thenn the postmodern alternative is in redefining the Other in terms of its total Otherness. Emmanuel 

Levinass (1961) attempts to create a complete ontological separation of the Other from the I, by 

placingg it outside 'the totality of the Self, thus breaking with the modernist definitions of the Other. 

Positingg an Other completely separate from the Self s world, Levinas describes two types of I-Other 

relationships,, one objectifying and the other non-objectifying.6 In the objectifying relation, the Other 

cann be other objects, people, ideas, etc. used by the Self to create its own identity. In doing so, the 

Selff  lives from others. This 'transmutation of the other into the Same [...] is the essence of 

enjoymentt (Jouissance)': 
JouissanceJouissance names the process by which the subject makes itself at home in an environment 
wheree otherness is not a threat to be overcome, but a pleasure to be experienced. (Davis, 1996: 
43) ) 

Levinas'ss jouissance can be seen as the basis for what is called the postmodern 'embrace of 

strangeness'' (below). 

Accordingg to Levinas, the non-objectifying I-Other relationship occurs when the Self recognizes 

thee total separateness (Otherness) of the other in a real, face-to-face encounter with another human 

44 In the modern era science replaced religion in serving the social interests of defining Order, at the cosmological as well 
ass the social-political level. Thus, the notion of madness became increasingly scientific ("insanity"), and science justified 
aa total separation -- physically and socially ~ of the "mad" from "normal" society (Foucault 1965). 
55 Levinas (1961) claims that Western thought could not bear the idea of alterity, and has always tried to incorporate 
Othernesss within the "empire of sameness" - in other words "a reduction of the Other to the Same" (pp. 33-34). 
66 This is based on Levinas' distinction between others (1'autrui) as perceived by the I, as a means for distinguishing itself 
fromm everything else in its world, and the truly Other U'Autre) in the sense of a total 'alterity' that exists in every other 
person.. Such thumbnail summaries however cannot do justice to Levinas' theory. 
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being.. This can only happen when I recognize Otherness in the face (visage) of another person and 

experiencee a revelation: the world is not uniquely mine, but is shared with the Other. Thus, the 

encounterencounter with the Other is above all an ethical encounter: 

Thee Other makes me realize that I share the world...and I do not like this realization. My 
powerr and freedom are put into question. Such a situation is ethical because ...I am confronted 
withh real choices between responsibility and obligation towards the Other, or hatred and violent 
repudiation.. The Other invests me with genuine freedom, and wil l be the beneficiary or victim 
off  how I decide to exercise it. (Davis 1996: 48-9) 

Bauman'ss modernist 'strategies' of dealing with Strangers, from assimilation to ghettoisation, 

expresss the second response noted above, while the first response is based on the Self's responsibility 

forr preserving the Otherness of others. Levinas then proposes a postmodern ethical approach toward 

thee Stranger, based not on preserving the freedom of the Self from others (Sartre), nor on love for 

otherss as human beings (Buber). but on respecting and preserving the total, independent Otherness 

thatthat is revealed in other people. This attitude can be seen as the basis for what I later call 'Pluralist* 

approachess toward migrants (and other minorities). 

2.22 Defining the Stranger: modern conceptualizations 

A.. Strangerhood as ambivalence (Simmel) 

Thee subject' I' in the philosophical literature is often replaced in the sociological literature by 

communall  terms such as 'host society' and 'the Established'. The concept of the Other has been given 

variouss names in sociological writings: Stranger, Newcomer, Outsider, Marginal Man. These terms 

reflectt different foci of the research as well as a certain degree of confusion around the concept 

(Gudykunstt 1983). This confusion is partly due to the multiple meanings found in Georg Simmefs 

19088 essay, "The Stranger", which introduced this concept as a topic of sociological discussion and 

research.. Simmefs analysis refers at first to a certain type of relation, of simultaneous nearness-and-

remoteness.. which exists in all human relations but which is magnified in the Stranger: then to the 

sociall  situation of marginality vis-a-vis the group; and finally to strangers as newcomers, in most of 

thee examples he uses (Box 2.2). 

Thee brief essay "The Stranger" (1908) by Georg Simmel. a German-Jewish sociologist, profoundly influenced 
subsequentt sociological writings on the topic, and also created some confusion around the concept of Strangerhood (cf. 
McClemoree 1970. Bochner 1982, Gudykunst 1983). 
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Boxx 2.2 Simmel's "Stranger" 

Georgg Simmel's Stranger is "not an individual but a relationship", characterized by 
ambivalencee concerning the Stranger's permanence (Tabboni, 1995: 18). The Stranger is 
thee person who comes today and stays tomorrow. He is, so to speak, the potential wanderer: 
althoughh he has not moved on, he has not quite overcome the freedom of coming and going 
(Simmel,, transl. in Wolff 1950: 402). 

Simmell  emphasizes the ambivalence of the host-stranger relationship due to the paradox of 
simultaneouss neamess-and-remoteness. On one hand, the stranger's remoteness means an 
alienationn from the group. On the other hand, remoteness allows the Stranger an objectivity that 
otherr members of the group lack, which is in fact a kind of freedom. The group may fear or 
scornn the Stranger within its midst, but s/he is also an object of interest, admiration, even envy. 

Simmel'ss prototypical Stranger is the Wandering Jew, but this is just the starting point for an 
analysiss of Otherness that goes beyond the circumstances of the immigrant. The Stranger's 
statuss in the host group is not unique to the particular circumstances of the newcomer, rather it 
makess explicit the "unity of nearness and remoteness involved in every human relation." 
Althoughh Simmel's Stranger is usually a newcomer, everyone of us is in some ways a Stranger. 

Sources::  Simmel 1908 [in Wolff 1950, The Sociology of Georg Simmel]; Tabboni 1995. 

B.. The Stranger  as Newcomer 
Modernn sociological literature on Strangerhood developed in several directions after Simmel. The 

writingss of Margaret Wood (1934) and Alfred Schuetz (1944) extended Simmel's concept of the 

Strangerr as a newcomer, analysing the initial stages of social interaction between the host 

communityy and the newcomer and his/her acceptance or non-acceptance. Wood looked at the 

impactss of this encounter on the host society, focusing on the characteristics of host societies and 

howw these determined their acceptance of strangers.8 Schuetz explored the process of encounter from 

thee Stranger's viewpoint. He defines the Stranger as a newcomer who seeks acceptance into the 

group,, including not only migrants but anyone ".. .who tries to be permanently accepted or at least 

toleratedd by the group which he approaches" (1944: 499). Both "view the Stranger-host relationship 

ass a figure-ground phenomenon, with the Stranger always defined vis-a-vis a host" (Gudykunst, 

1983:: 403). This view reflects the modernist attitude toward Strangers, where the Newcomer is a 

marginalizedd figure, conditional on his assimilation into the dominant group or culture. 

Thee abundance of theoretical literature has led to several attempts to summarize the concept of 

Strangerhood,, including a "typology of stranger-host relations" by Gudykunst (1983) building on a 

previouss typology by Levine (1979).y Both Levine's and Gudykunst's typologies define Strangers as 

88 The Stranger: A Studx in Social Relationships (1934) comprised an extensive review of ethnographic studies and other 
literaturee on the reception of strangers in various types of societies, ranging from isolated communities to cities. Wood 
definedd the Stranger as "one who has come into face-to-face contact with the group for the first time." 
yy Levine (1979) proposed a typology based on two variables: the stranger's aspirations in regard to the host community 
(visit,, residence, or membership), and the host response (friendly or antagonistic). From this he derived six types of 
Strangers:: guest, sojourner, newcomer (in the case of a friendly host reaction) and intruder, inner enemy, marginal man 
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newcomers,newcomers, whose intentions (visit, residence or membership in the host society) correspond to three 

temporall  possibilities: transience, temporariness or permanence. Both define the Stranger as a figure-

groundd relationship, and imply the ultimate temporariness of Strangerhood: if the newcomer fulfil s 

hiss desire for permanent membership in the host society (dependent in part on the host society 

response),, s/he ceases to be a Stranger. 

C.. The Stranger  as indigenous Outsider/Marginal Man 

Anotherr strand of the sociological literature has focused on marginality, applying it to immigrants 

ass well as native Outsiders. Park and Burgess (1921) and others (e.g. Stonequist, 1937) extended 

Simmel'ss ideas on the marginal position of the Stranger in the group to their studies on the urban 

environment,, ethnicity and social distance. Developing a 'marginality theory', the Chicago School 

focusedd on measuring social exclusion and its consequences (below).10 Elias expanded on Simmel's 

conceptt of Strangerhood as a social relationship, stressing the inequality of status between what he 

termedd the 'Outsider' and the dominant culture of the 'Established' (Elias and Scotson 1994). He notes 

thatt the Established feels threatened by Outsiders only when the latter appear to be infringing on the 

formerr and claiming equal status. This is the socio-political equivalent of Sartre's observation 

regardingg the 'viscuous' Other: the Stranger turns from enjoyably exotic to threatening when the Self 

feelss it can no longer disengage from it at will . One response is to distance the threatening Other; 

anotherr response (the assimilationist approach) is to offer Strangers equality at the cost of 

abandoningg their Otherness. We can recognise the first approach, for example, in urban renovation 

policiess in Paris aimed at distancing the "dangerous classes" (Chevalier 1958) from the city centre. 

Thee second approach is recognisable in policies aimed at educating the urban proletariat in early 20lh 

centuryy Paris and Amsterdam, e.g. through social housing designed to produce 'proper 

environments'' (Chapters 8 and 9, below). 

D.. The Stranger  as Urban Man, the subcultures approach 

Inn contrast to the concept of the Stranger as a newcomer or marginal man, other writings refer to 

Strangerhoodd as a universal condition, at least among city dwellers. The idea of Strangerhood as a 

generall  urban condition developed with the increasingly urban focus of sociology. According to 

Louiss Wirth. the main proponent of the urban ecological approach (along with Robert Park), the city 

producess certain behavior in its inhabitants, who must adapt themselves in order to survive in the 

urbann evironment. Wirth's (1938) analysis of the city as a world full of alienated individuals 

capturedd something universal in the urban experience, and contributed to an eventual broadening of 

thee concept of Strangerhood to encompass all city dwellers. Following Park and Wirth. urban 

sociologistss (e.g. Meyer 1950, Jacobs 1961. Lofland 1973) linked the concept of the Stranger 

specificallyy with 'urban man', but Strangerhood was now used in a broader sense as a function of the 

(inn the case of an antagonistic host reaction). Gudykunst (1983), added a third possible host response, of ambivalence, 
resultingg in three additional types ('sojourner'. 'Simmel's Stranger' and 'immigrant'). 

Forr example, Duncan and Ueberson (1959). measured the degree of residential segregation of several ethnic groups in 
Chicagoo between 1930 and 1950. in relation to their socio-economic position, as they became more assimilated to the 
whitee Anglo-Saxon Protestant majority. Other studies related to the 'ecological pattern' of various marginal populations 
suchh as delinquents and youth gangs (in: Jackson and Smith, 1984). 
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degreee of unfamiliarity between people. Systematic research and theorizing on the connection 

betweenn the city and Strangerhood led to what Krupat (1985: 59-63) calls the "world-of-strangers 

approach""  as a model of urban life (taken from the title of Lofland's book). 

Inn Julie Meyer's analysis of the urban environment as a world full of strangers, she notes (1950: 

478)) that the city produces solutions to this anonymity, in the form of spatially-based 'communities' 

(neighbourhoods)) and interest-based 'associations' which provide their members with a sense of 

commonn identity. Drawing from socio-psychological models, urban sociologists developed the 

conceptt of subcultures from the 1960s on.11 The subcultures approach to Strangerhood refers to 

interpersonall  relations of anonymity, and the relationship between members of different groups 

(subcultures/communities/associations)) (Bochner 1982). 

Thee first two conceptualizations of Strangers noted above, as Newcomers or indigenous 

Outsiders,, are based on the modernist assumption of a dominant, stable host culture. This implies 

thatt Strangerhood, as embodied in immigrants, minorities or indigenous marginal groups, is a 

potentiallypotentially temporary phenomenon. In the typology presented below (Chapter 4), this attitude applies 

too local authorities that assume or expect the eventual disappearance of their labour immigrant 

population,, or at least of their Otherness. In cases where the migrants/ethnic minorities are expected 

too remain and to retain their Otherness a modernist attitude will still imply that they are viewed as 

'figures'' on a stable, dominant background provided by the host culture. 

Thee subcultures approach continues the conceptualization of Strangerhood as a fundamental 

sociall  relationship, an insider-outsider, us-versus-them relationship. However, the view of 

Strangerhoodd as an assymetrical figure-ground relationship no longer applies here, for the Stranger is 

nott necessarily associated with a marginalized group in relation to a dominant culture. The 

subculturess or groups may themselves be a part of the dominant culture. The concept of Strangers as 

memberss of urban subcultures can therefore be seen as a transition toward a postmodern and more 

pluralistt approach to Strangerhood. 

Thesee different conceptualizations of Strangerhood are not limited to the academic literature. As 

shownn in the case studies below, a municipality that views the city as a local polity in which the 

majorityy society 'hosts' a number of minorities, will either accept the 'temporary' marginality of 

migrantss vis-a-vis the dominant host culture (e.g. in a guestworker regime, see Chapter 7), or if these 

Strangerss are expected to remain, will aim at minimizing their Otherness, as expressed in 

assimilationistt policies (see Chapter 8). A local authority that views its city as an amalgamation of 

overlappingg subcultures in which Otherness is a permanent feature, will relate to migrants and 

minoritiess as one more manifestation of this diversity (see Chapter 9). This may be expressed in 

policiess that recognise ethnic differences and possibly support the minorities' right to remain 

differentt (communitarian policies, see below). Or, local policymakers may adopt an approach to the 

presencee of Strangers that is somewhere between the assimilationist and pluralist approaches. In 

citiess such as Amsterdam, the recent policy shift (from a 'Minorities Policy' to a 'Diversity Policy') 

111 This is not an entirely new idea: In 1916 Park noted that cities can be "mosaics of littl e worlds" (Krupat. 1985: 55). 
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cann then be understood in terms of the changing conceptualization by the host society of itself and its 
relationn to Otherness (see Chapter 10). The latter policies can be regarded as expressions of a 
postmodernn approach to Strangerhood. 

2.33 Postmodern views of Strangers 

Thee basic premises underlying postmodern concepts of Strangerhood are an awareness of the 

permanencee and pervasiveness of Strangers, and a sensitivity to Otherness. The belief that 

Strangerhoodd can be made to disappear through assimilation, has been abandoned. The modem 

background,, characterized by a stable dominant culture, has been replaced by a postmodern context 

off  multiculturality and instability, where individual and collective identity is constantly invented and 

reinvented.. The postmodern search for communal identity is often translated into the reinvention of 

ethnicity,, which means emphasizing the ethnic Other. As Tabboni (1995) points out, the postmodern 

contextt allows the individual to experience multiple individual identities (e.g. identifying oneself 

withh an occupational group, a religion, a country), but makes long-term communal identification 

increasinglyy difficult and therefore more precious. 

Inn this context ethnic minorities play an important part in the process of communal identity-

buildingg within postmodern host societies. Host-stranger relations may then be expressed in the 

postmodernn 'embrace of (ethnic) Otherness", or in renewed emphasis on ethnic differences and calls 

forr communitarian segregation (see below). In both cases, cultural Otherness is no longer considered 

transientt or marginal, but an unavoidable (and possibly desirable) aspect of daily life. At this stage, 

attitudess toward Strangers become more complex. The literature on postmodern host-stranger 

relationss highlights several points, summarised below, that will come up again in the findings of the 

casee studies. 

A.. Genuine versus exploitative 'embrace of Strangers' 
Ass noted above, for those powerful enough to not feel threatened by Otherness, the presence of 

Strangerss can elicit a positive response. At its most genuine, this approaches the attitude toward 

Othernesss described by Levinas (respect and empathy for Otherness). However, Bauman observes 

thatt the postmodern embrace of Strangeness is more often an exploitative relationship that objectifies 

thee Other as an exotic presence to be enjoyed and exploited. This relates to what he calls the 

postmodernn paradigm of (multiple) identity-building. In this context, Strangers are constantly re-

inventedd as "indispensable signposts in the life itinerary without plan and direction" (1995a: 11-12). 

Ass the personification of plurality. Strangers have become esthetically in tune with the postmodern 

worldview,, "...their Strangerhood is to be protected and caringly preserved" (ibid.). Thus, 
...aa new theoretical/ideological consensus is emerging, to replace another, more than a century 
old.... postmodern times are marked by an almost universal agreement that difference is not 
merelyy unavoidable, but good, precious, and in need of protection and cultivation, (ibid.) 
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Thiss is expressed in postmodern politics where the New Left as well as the New Right (and even 

thee Extreme Right12) accept the permanence of strangers, without insisting or expecting them to 

assimilate.. Instead, Bauman claims (1995a) that both the "new racism" and the new multiculturalism 

oftenn advocate communitarian solutions which espouse some form of ethnically-based self-

segregation.. Thus the postmodern vision of society proposes a mosaic of distinct subcultures, to 

replacee the modernist ideal of the melting pot. 

B.. Communitarian versus individual-based Otherness in a multicultura l society 
Ass Tabboni (1995) observed, Strangerhood is increasingly conceived within the debate on 

communall  identity in a multicultural society, where the most salient Strangers are immigrants and 

ethnicc minorities. In this postmodern multicultural game the Stranger is not necessarily a passive 

playerr and can also demand his/her collective rights: 
Inn a multicultural society, the 'invention' of ethnicity.. .turns the stranger into a protagonist of 
culturall  conflicts, an exploiter of a resource - collective identity - which s/he can deploy to 
defendd him/herself against the material and psychological hardships of the immigrant. (Tabboni 
1995:23) ) 
Muchh of the debate on multiculturalism deals with the proper relationship of the host society 

(throughh the liberal democratic State) toward ethnic minorities, and especially toward non-liberal 

minorityy cultures in its midst.13 In this debate we can discern two broad approaches. The first can be 

termedd a communitarian approach which defines Strangers in terms of their communal, usually 

ethnic-based,, identity (Box 2.3). 

Thee communitarian approach to ethnic diversity has been criticized on several grounds, for 

example,, that it fosters sectarianism. Raffestin (1993) claims that 

... .the defense of minorities and their rights can appear at first glance as a manifestation of 
multiculturalism...[but]]  it often leads in the opposite direction...of hermetically closed 
communitiess and as such hostile to the coexistence with different cultures, (cited in Racine and 
Mager,, 1997: 4) 

1:: Bauman (1995: 13) provides an example of "differentialist racism" which espouses the existence of different cultural 
communitiess in Julius Evola, the "spiritual guide of the Italian neo-fascist movement," who claims: "The racists 
recognizee difference and want difference". 
133 Tamir (1995) distinguishes between "thin" and "thick" multi-culturality. with the latter referring to a society containing 
bothh democratic and non-democratic subcultures. 
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Boxx 2.3 Communitarian solutions for a multicultural society 

Variouss writings propose communitarianism as a solution to the co-existence with Others. 
Proponentss of communitarianism emphasize the communal basis of Otherness: they speak in 
termss of communities of Strangers, where the latter usually refer to immigrants and ethnic 
minorities. . 

Somee multiculturalists (e.g. Kymlicka 1995) maintain that individual rights cannot be separated 
fromm the "cultural embeddedness" of the individual. To guarantee individual rights, the state 
mustt protect the cultural rights of minorities on equal terms with those of the majority (e.g. in 
languagee of instruction at school). This includes protecting the cultural autonomy of non-
democraticc minorities that infringe on their members' individual rights. Kymlicka extends 
"culturall  rights" only to indigenous minority cultures (e.g. American Indians), claiming that 
immigrantss have waived their claim to cultural continuity. The host society must allow 
immigrantss to assimilate, but is not obliged to perpetuate their original culture. 

Otherss contend that the majority culture will always dominate if multiculturalism is based on 
negativee freedoms (freedom from). According to this view, multicultural policies must pro-
activelyy create conditions that promote the development of minority cultures. Fraser (1997, 
citedd in Bruner and Peled) claims that multiculturalism must be extended beyond cultural 
rights,rights, to a redistribution of territory and the financial resources needed for minority cultures to 
preservee their Otherness. 

Source::  Bruner and Peled 1998. 

Anotherr line of criticism comes from those who emphasise an individualist approach to Otherness. 

Baumann and others suspect that empowerment of communities of Strangers through "communal self-

determination""  can turn into a new tool of disempowerment. Emancipation from the majority may be 

replacedd by oppression within the community, ultimately disempowering the Other as an individual 

(e.g.. as a woman). Instead of communitarian solutions, Bauman proposes to accord further powers to 

thee individual by "bringing to conclusion the 'disembedding' work of modernity" (1995a: 14). The 

finall  'disembedding of the individual' means providing him/her with the freedom and the material 

conditionss to construct his/her own life and take full responsibility for it. This (re)emphasis of 

individuall  Otherness over communal Otherness finds expression, as we will see, in a relatively new 

typee of policy response to ethnic diversity that has emerged in some cities. This may be seen as a 

reactionn to previous (ethnic based) multicultural/pluralist policies that advocated communitarian 

solutions.. This is discussed in chapters 9 and 10. 

3.. Spatial aspects of host-stranger  relations 
Ass noted at the start of this chapter, a third aspect of host-stranger relations involves attitudes of 

thee host society regarding the spatial separation from Strangers. Here too the distinction between 

modernn and postmodern perceptions is useful. Briefly, the modernist approach conceived of host-

strangerr relations in quantitative, measurable terms, thus social distance could be measured in spatial 
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distancee between different communities. From the 1980s onwards, host-stranger relations are 

conceivedd within the postmodern context where Otherness appears to be pervasive, spatial distance is 

assumedd to be less important as an indicator of social distance, and socio-spatial exclusion appears 

moree complex. This is due not only to the increasing ethnic diversity characterising large cities 

(partlyy due to globalisation processes), but also to changes in the perceived character of urban space. 

Spatiall  segregation is still possible in the postmodern city, but not as simple. These points are raised 

inn the social geographical literature and summarized below. 

3.11 Modern views of segregation: the social-spatial distance equation 

Thee systematic measurement of residential patterns as a measure of social distance between 

differentt groups, and specifically of immigrants, is a twentieth-century phenomenon (Van 

Amersfoortt 1992) and a characteristically modernist enterprise. Durkheim's original social-spatial 

distancee theory claimed that a direct correlation exists between social and spatial relations, so that the 

measurementt of spatial distance is an effective means of demonstrating social distance. Based on the 

growthh patterns of early 20th century Chicago (a city undergoing massive immigration), Burgess 

(1925)) developed the concentric zone model of urban development, according to which 

social/ethnic/economicc stratification is expressed in spatial differentiation. A social distance theory 

wass then applied by Park and the Chicago School sociologists to study marginality. In their studies, 

thee socio-spatial distribution of different populations was seen as a direct reflection of host-stranger 

relations,, whether applying to newcomers (e.g. the assimilation of immigrants) or indigenous 

marginalss and subcultures (e.g. youth gangs). 

Followingg the Chicago School, the 'modern city' was described during much of the twentieth 

centuryy as "neatly parcelled up into distinctive 'niches' occupied by distinctive human 

'communities'""  (the ecological approach) or as "fractured into 'suburb-slum' patterns reflecting a 

straightforwardd capital-labour 'class' divide" (the Structuralist/Marxist approach) (Cloke et al. 1991: 

177).. In both approaches, space was conceived "essentially as a neutral medium for the operation of 

sociall  and economic processes" (Sibley 1995: 73) and social/economic exclusion was equated with 

spatiall  distance. Within this paradigm, segregation indices were developed and became increasingly 

complexx (e.g. Duncan and Duncan 1955; Lieberson 1981). This methodology is still used today to 

measuree changes in the Stranger's social position (ethnic minorities or indigenous marginal 

populations)) vis-a-vis the host culture in terms of spatial distance, and to draw conclusions about 

processess of marginalization or assimilation (in Jackson and Smith 1984: 159-165). 

Twoo assumptions should be noted in these approaches. First, they relate to the spatial dimension 

ass "fixed, dead and undialectical" (Soja's 1989: 7). The space of the city is a relatively clear field on 

144 In the case of newcomers, Cressey (1938) and Ford (1950) 'demonstrated' the process of assimilation (that is, de-
marginalization)) of ethnic groups in Chicago, based on their progressive dispersal from the city centre over time. The 
environmentt which served as a basis for the model was Chicago in the first half of the twentieth century, a city 
undergoingg massive immigration. Other early studies mapped the 'ecological pattern' of residence of delinquents, 
showingg they were highest in the central slum areas and declining progressively outwards to the suburbs (Shaw and 
McKay),, or the spatial distribution of youth 'gangs' indifferent areas of the city (in Jackson and Smith 1984: 159-164). 
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whichh these marginalisation/integration processes are played out, resulting in a "partial convergence" 
betweenn socio-economic class and territory (Cooke 1988: 483). The spatial manifestation of this 
relationshipp (e.g. the ghetto) is seen as a relatively homogenous territory with objectively measurable 
boundaries. . 

Second,, the social-political context is seen in terms of a stable society with a clearly dominant, 
relativelyy homogenous host culture. Strangerhood is measured in relation to this Order, both socially 
andd in distance, a figure on the background of a fairly stable, dominant host culture. Many of the 
phenomenaa studied (e.g. slums) imply that Strangerhood is temporary, or potentially so, under the 
'right'' conditions. 

3.22 Toward postmodern 'geographies of others' 

Thee assumptions of this "consensualist view of society" were later criticized by Behavioural and 

Structuralist/Marxistt geographers, however they loo remained within the positivist, modernist view 

off  host-stranger relations, as a figure-ground phenomenon (cf. Jackson and Smith 1984: 167-183). 

Moree recently, some social geographers (Sibley 1995, Racine and Mager 1997, Schnell 2002) 

displayy what may be called a postmodern approach to host-stranger relations and their spatial 

manifestations.. This approach attempts to penetrate the "experiential environment" of the study area 

too present how the same space (e.g. ethnic neighbourhood) is experienced differently by different 

persons.. It thus tries to understand the condition of Strangerhood from the Other's point of view and 

too demonstrate the variety of views within Otherness, in contrast to the more objectifying view of the 

modernistt approaches. Host-stranger relations are manifested not only in measurable space but also 

inn the symbolic meanings and identities given by different actors to the same spaces, emphasizing the 

Other'ss viewpoint. 

Inn this approach, the spatial manifestation of host-stranger relations is more complex. Spaces are 
shownn to have emotional weight that does not necessarily correspond with their 'objective' (economic 
orr physical) conditions. Boundaries too are shown to be relative, rather than objectively 
measurable.1 1 

3.33 The pervasiveness of Strangers in the postmodern citv 

Ass strangers are no longer as clearly separable, the spatial manifestation of host-stranger relations 

becomee more complex. The nature of postmodern urban space itself is changing,, erasing the social-

spatiall  distance formula. The postmodern city is characterized by the openness, fragmentation and 

multi-layeringg of spaces, a result of the unprecedented flow and mix of people, architectural forms, 

lifestyles,, etc. Thus Burgess' 1925 description of Chicago in terms of "concentric circles" as the 

prototypicall  modern city, is replaced by Soja's description of Los Angeles as "an emerging 

postfordistt landscape" made up of "seemingly paradoxical but functionally interdependent 

juxtapositions""  (1989: 221. 193). 

155 Jackson and Smith identify this as the Humanist approach, pioneered by Ley and Samuel's (1978) Humanist 
GeographyGeography (\n Jackson and Smith 1984: 177-178). 
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Schnelll  and Benjamini (2001) describe the fragmentation of postmodern spaces at several levels: 

thee same spaces are shared by different social groups; daily activity patterns of individuals are 

increasinglyy fragmented into many separate spaces; the infiltration of global information influences 

locall  spaces, changing local behaviour; the same space is assigned multiple identities and meanings 

byy different social groups who also redraw its boundaries. Harvey (1989) describes this as 'time-

spacee compression', a jumble of contrasting places in extreme proximity. Spaces and places are now 

perceivedd as multi-layered, their boundaries fluid, their character changing, their identity multi-

dimensional. . 

Inn this context, Otherness is pervasive: strange people and unfamiliar forms, smells and sounds 

aree no longer as clearly located within well-defined areas. Citing different studies, Racine and Mager 

(1997:: 5) stress the subjective rather than objective delineation of ethnic neighbourhoods: "a 

neighbourhoodd only becomes ethnic once it is felt to be such by certain population groups, whether 

theyy be residents or not" ,16 In the postmodern city the newly urbanized rich rub shoulders with the 

homeless,, gentrified inner city blocks sit within old immigrant neighbourhoods and 'heritage 

landscapes'' are developed in peripheral or marginal areas (e.g. brownsites and industrial waterfronts) 

whosee 'otherworldly' character is recreated according to postmodern tastes. Davis (1985: 110) 

describess in Los Angeles "the burgeoning city of third-world immigrants that totally surrounds and 

layss siege to the sumptuary towers of the speculators". Van Amersfoort (1992: 452) describes 

Amsterdamm as a post-industrial city in which "all kinds of subcultures centred around a 'lifestyle' (the 

singles,, the traditional families, the gay scene, etc.) exist side by side with littl e social contact and in 

differentt residential patterns". In particular he notes how this makes the classic socio-spatial distance 

measurementt of immigrants/ethnic minorities much less clear. In short, boundaries are not as 

measurablee or visible as in the past but they still exist, albeit in different forms. 

3.44 Postmodern responses to the pervasiveness of Strangers: spatial manifestations 

A.. Complex forms of exclusion 

Onee response to the perceived pervasiveness (and expected permanence) of Strangers is the 

developmentt of complex forms of exclusion that rely on architecture and technology, rather than 

geographicall  distance, to limit the contact with unwanted Strangers. This 'strategy' is expressed in the 

postmodernn urban developments which are planned in close yet unbridgeable proximity to marginal 

populations.. Thus, Short (1988) explains the "bunker architecture" of the London Docklands, Soja 

(1989)) analyses the "urban citadels" of Los Angeles, and Davis (1985) analyses architectural 

strategiess to guarantee the "segregation and security "of employees in the "skyscraper fortress 

enclaves""  (p. I l l ) that characterize new downtown redevelopment projects. According to Cooke 

(1988:485), , 

166 Germain et al. (1995) study of neighbourhoods in Montreal shows that "there is no automatic correspondence anymore 
betweenn physical space of the neighbourhood and the space of social relations." Harney's (1985) study of Toronto's 
ethnicc enclaves describes neighbourhood boundaries in terms of "ambience" and changing, subjective views of these 
areas.. Battegay's (1992) study of ethnic neighbourhoods in Paris speaks of "a configuration of ethnic territories which is 
noo longer inscribed in the paradigm of the urban village" (in Racine and Mager 1997: 4-5, 10). 
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Thee postmodernist towers are, in such a context, fortresses protecting the new rich from the 
neww poor whom they nevertheless need, but at arms' length. Thus the hyperspaces to which 
accesss by pedestrians is all but impossible become comprehensible. 

Otherr studies focus on 'gated communities'17 and indoor shopping centres which have come to 

replacee the open street as the primary public social area, excluding unwanted Strangers from more 

andd more public spaces.18 

B.. Exploitin g Otherness in urban renewal 

Otherr urban renewal projects express a different response already noted above: an 'exploitative 

embracee of Strangeness'. The postmodernist urban fascination with Otherness has been noted by 

many.. e.g. Harvey (1989), who observed that the role of exotic spectacle is as important in the 

postmodernn city as it was in Nero's Rome. After decades of suburbanisation. the rediscovery of 

urbann Otherness is manifested in such phenomena as the gentrification of inner city 'ethnic 

neighborhoods',, municipally-sponsored 'ethnic festivals' and waterfront development projects in 

formerr docklands.19 In his analysis of urban redevelopment Hall (1991: 11) notes that most of the 

visitorss to inner city commercial/ entertainment developments are suburbanites who are attracted by 

"ann elusive quality of urban excitement" that these places create artificially. 

Manyy of the writers dealing with postmodern gentrification, 'festival marketplaces' and other 

innerr city redevelopments have raised questions on the authenticity of the Otherness carefully 

displayedd for consumption. Relph (1987: 218) for example, speaks of residential and commercial 

gentrificationn as a "process of ambience creation... in which old buildings [are] sanitized and 

adaptedd for the needs of the late twentieth century". Cloke et al. (1991: 182-3, citing Harvey's 1989 

ConditionCondition of Postmodernity) note "an 'aestheticising' of poverty that renders the poor, the homeless 

andd the oppressed more objects of cultural interest than objects for radical political action". 

Thiss exploitative strategy of 'embracing Strangeness' can be recognised in several urban renewal 

policiess observed in the case studies in this book. For example, it can be identified in planning 

proposalss to upgrade a poor Tel Aviv neighbourhood where the labour migrant population is 

concentrated,, by turning into a "touristic-ethnic magnet" (Chapter 7) and in an attempt by the 

municipalityy of Amsterdam to create an 'Oriental market' in the mid-1980s (Chapter 9). 

3.55 Different types of Strangers, different kinds of segregation 

Differentt types of segregation often reflect the relation of the host society to different types of 

Strangers,, as well as the reactions of Strangers to host attitudes toward them. Exclusionary practices 

mayy differ if the Strangers are a community of newcomers (Turkish labour migrants in Germany or 

thee Netherlands), a native ethnic minority (Afro-Americans in the United States), an indigenous 

marginalisedd subculture (New Age Travellers) or economically marginalized individuals (homeless) 

(Sibleyy 1995). Several writers have linked between different forms of segregation and different host-

177 Cf. Davis 1992. 
Seee Sibley 1995 on the subtle exclusionary practices of shopping malls and other semi-public spaces. 
Forr examples of residential and commercial gentrification of inner city areas, see Short 1988. For a survey of 

downtownn waterfront developments, see Breen and Rigby 1994. 

30 0 



strangerr relations. Boal (1978), for example, distinguishes between a "colony" (an immigrant 

communityy characterized by temporary segregation prior to their assimilation), an "enclave" (an 

ethnicc community characterized by a certain degree of segregation, which is in part voluntary) and a 

"ghetto""  (a stabilized socio-spatial form characterized by a high degree of segregation forced on it by 

thee host society). Van Amersfoort's (1992) distinction between "ghetto", "ethnic neighbourhood" and 

"concentrationn area" is based more on quantitative terms (e.g. the ratio of one ethnic group to other 

groupss in the area) but also contains elements of host-stranger relations. 

4.. Summarising the host-stranger  relations approach to local migrant policy 

Thee writings reviewed above, which I loosely label 'host-stranger relations literature', provide 

severall  insights into why and how cities react to labour migrant settlement, and point towards a 

deeperr understanding of local migrant policies, beyond the specific context of any city. The major 

pointss raised in this literature are summarized below. 

4.11 Migrant settlement as the 'Stranger within the citv walls' 

Thee most basic insight provided by host-stranger relations theory is that the arrival and eventual 

settlementt of migrants in the city is not just another problem to be addressed by the local authority. 

Beyondd its practical effects (on the local housing market, public services and so on), the settlement 

off  newcomers with a very different background from the local population touches deeper cords with 

thee host society. The uneasiness that this encounter causes has its roots in the fundamental 

ambivalencee of the host-stranger relationship: the presence of the Other destabilizes an existing order 

inn the most basic way, forcing the host society to redefine itself. If the arrival of migrants is 

perceivedd as the 'Stranger at the city gates', then by the time migrant settlement is noticed, they are 

perceivedd as the 'Stranger within the city walls'. This is especially true in the case of newcomers 

whomm local residents perceive as significantly Other. 

4.22 Labour migrants as one tvne of Stranger 

Host-strangerr relations theory also allows us to differentiate between different types of strangers, 

i.e.. between different types of host-stranger relations. The typologising of different newcomers will 

dependd more on the Host society's definitions of itself than on the characteristics of the migrants. The 

formerr wil l decide which newcomers are members, which are potential members and which wil l 

remainn Outsiders. Different definitions of Otherness (and therefore different host reactions) wil l 

emphasizee different criteria: citizenship, ethnicity, religion, etc. Thus, the question of who is 

regardedd as a 'labour migrant' wil l change from one city to another and over time (see Chapter 3). As 

wee shall see, the host reaction to labour migrants (one type of Stranger) are often shaped in part by 

previouss relations with another type of Stranger, e.g. indigenous Outsiders. 

:uu The 'ethnic neighbourhood' and 'concentration area' are "the outcome of processes of differentiation effective 
throughoutt society" which are social as well as economic, while the 'ghetto' "can only be maintained by constant 
vigilancee at the ghetto border" (Van Amersfoort 1992: 441-2). 
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4.33 Modern and postmodern perceptions of Straneerhood 

Followingg Bauman. we distinguished between two basic conceptualisations of Strangers. The 

modernistt worldview assumes a stable, dominant host society which serves as the 'ground' against 

whichh the 'figure' of the Stranger is drawn. According to this view, Strangerhood always contains the 

seedss of its potential disappearance, whether through physical disappearance (the Stranger moves on) 

orr assimilation into the host society (paraphrasing Levinas: the Stranger loses his Otherness and 

becomess part of the Same). Meanwhile, Strangerhood is characterized by marginalization and 

exclusion.. Another assumption is that Strangers are spatially separate/separable from the host 

society.. The changing relation of the Stranger to the host society, from marginalization to 

assimilation,, wil l be expressed in decreasing spatial distance. 

Inn the postmodernist worldview, Strangerhood is conceived as permanent in a double sense: not 

onlyy wil l strangers physically remain, but their Otherness wil l also remain. Globalisation and the 

changingg nature of urban space (open, fragmented, multi-use) mean that strangers are no longer as 

easilyy spatially separable from the host society. This is the perceived pervasiveness of strangers 

characterisingg the postmodern condition. 

4.44 Modern and postmodern responses to the presence of Strangers 

Assumingg the temporary nature of Strangerhood, modernist responses to the presence of 

migrantss may be inclusionary or exclusionary. Inclusionary strategies wil l aim to assimilate them 

(erasingg their Otherness), whether through laissez-faire or pro-active measures. In this case, spatial 

segregationn wil l be seen as an obstacle to integration. Exclusionary strategies relate to cases where 

thee newcomers are perceived as temporary, i.e. in the case of 'guestworkers'. In this case, spatial 

segregationn may be considered tolerable or even desirable by the host society, as well as by the 

migrantss themselves. 

Thee postmodernist realization of the stranger's permanence and pervasiveness can also lead to 

inclusionaryy or exclusionary responses. Reactions to labour migrant settlement can range from 

embracingg difference (multiculturalism) at one extreme to xenophobia at the other extreme. The 

differentt responses depend on different worldviews, but also on the subjective feeling of 

power(lessness)) vis-a-vis these Strangers. The genuinely pluralist/multicultural attitude displays a 

sensitivityy to Otherness, including a responsibility to protect and preserve the Stranger's right to 

remainn different. This means accepting (or openly espousing) a certain degree of separation, in the 

namee of respecting the stranger's right to his/her Otherness. This approach may extend to recognition 

andd encouragement of the collective rights of Strangers. But, communitarian strategies may imply an 

acceptancee of living next to instead of with Strangers. 

4.55 The citv as the context of local reactions to migrant settlement 

Becausee labour migrants settle primarily in cities, and are usually concentrated within poor areas 

inn those cities, these relations often play themselves out in particular local conditions. How local 

residentss perceive the permanence and pervasiveness of the migrants/minorities wil l depend on their 
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relativee feelings of power vis-a-vis those who are perceived as Strangers. Some who can afford it 

mayy opt for exit ('white flight'). For others who cannot easily separate from Strangers and feel 

powerlesss (in Sartre's terms: those who perceive Strangerhood as 'viscuous'), the reaction may be to 

"defendd the territory under siege" (Bauman 1995a: 10-11), e.g. by supporting xenophobic parties. 

Whilee some residents may feel trapped, others may empathize with the newcomers or accept their 

Otherness.. For yet others, the response to the permanence of Strangers may be to welcome pluralism 

ass enriching. However, the 'embrace of Strangeness' may often hide an objectifying attitude toward 

thee Other. 

Thee multicultural view is characteristic of those who feel free to distance themselves from 

strangerss when they wish, while the xenophobic reaction characterizes those who feel threatened by 

ann 'invasion' of strangers, e.g. inhabitants of poor neighbourhoods where newcomers tend to settle. 

Thiss explains how the same city may breed anti-migrant parties or racial violence as well as genuine 

(and/orr exploitative) expressions of multiculturalism. 

Thuss an outwardly pluralist approach may in fact be limited to symbolic policies that ignore the 

reall  problems of e.g. ethnic minorities, or an exploitation of Otherness at worst. Between these 

extremes,, the reaction of local residents may be found in more sophisticated forms of separation such 

ass the use of separate public spaces in the same neighbourhood or separate times in the same spaces. 

4.66 Local migrant policies as one aspect of host-stranger relations 
Wee can now view local migrant policies as one aspect of these host-stranger relations (as noted, 

otherr aspects include local residents' relation toward migrants and the migrants' relation to the host 

society).. These policies may be seen as a response by the local authority to the reactions of local 

residentss noted above. For example, gentrification policies in neighbourhoods of migrant settlement 

mayy be seen as an attempt by the local authority to stop local residents from 'white flight' or to 

preemptt xenophobic responses. The same policies may also play to the desire of potential gentrifiers, 

thosee for whom the presence of a migrant population is viewed as an exotic attraction. City Hall wilt 

normallyy be aware of the relative power/powerlessness of different constituencies vis-a-vis the 

migrantt presence when it formulates its urban renewal policies. But this aspect will normally not 

appearr in local policy documents. Instead, policies will espouse 'neighbourhood upgrading' or 'social 

mixing'. . 

Thee previous paragraph shows municipal policy as reactive, but local migrant policies are often 

pro-activee (or pre-emptive), as the Municipality attempts to set its own agenda in shaping the city's 

relationn to the presence of migrants/minorities. Be they in social services, housing, relation to 

migrantt organizations, etc., these policies will express certain attitudes toward the migrant 

population(s).. Behind these attitudes are certain assumptions and expectations regarding the temporal 

andd spatial aspect of the migrant presence, as well as attitudes toward their Otherness. These three 

dimensionss of local authority attitudes toward migrants can serve as criteria for defining different 

typess of local host-stranger relations, in which the host is represented by the local authority and the 

strangerr by the migrant. These are summarised below and in Table 2.1: 
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A.. Time: assumptions about the transience or  permanence of labour  migrants 
Thee municipality may view the labour migrants as a transient phenomenon: they are just passing 

through.. It may regard their stay as more than transient, but still limited to a certain period: they are 

temporary,temporary, 'guest' workers. Or it may perceive labour migrants as a permanent presence in the city. 

Thee temporal dimension of the host's attitudes toward these strangers can also be seen as an 

expressionn of modernist or postmodernist worldviews. 

B.. Difference: attitudes regarding the Otherness of labour  migrants 
Locall  authority attitudes will be related to differing worldviews and value systems, but also tied 

too the temporal assumptions. If the local authority regards the migrant presence as transient, it can 

easilyy ignore the migrants' Otherness. If labour migrants are regarded as temporary, their Otherness 

cann be tolerated, rather as the peculiar behaviour of tourists is treated with understanding. If, 

however,, the local authority assumes the migrant presence to be permanent, it must take a stand on 

thee Otherness in its midst. One possibility is to wilfull y overlook cultural and religious differences, 

inn the expectation of eventual assimilation. This de-valuation of certain kinds of difference is based 

onn the expectation that although the migrant will remain, his/her Otherness can and should be 

minimised.. Local policies may then encourage migrants to abandon their Otherness, i.e. assimilate or 

sufferr continued marginalisation. 

Anotherr possibility is to accept and even welcome the Otherness of the migrants. If City Hall 

definess itself as pluralist, the Otherness of the migrants will be perceived as one more piece in the 

multiculturall  mosaic of the city. Local policies will range from tolerance to support for (ethnic) 

Othernesss as an integrative element. However, we have to distinguish between policies that express 

aa true respect for Otherness, and policies that exploit it to sell a multicultural image of the city (or a 

particularr neighbourhood). Policies of the latter kind disguise an objectifying relation to Otherness 

underr the banner of 'embracing Strangeness'; the former kind may be communitarian policies that 

seekk to protect communal rights. Communitarian policies, however, may be perceived as 

emphasisingg the ethnic basis of Otherness at the expense of individual Otherness. 

C.. Space: attitudes regarding spatial segregation of labour  migrants 
Attitudess regarding the segregation of migrants will express different worldviews, but are 

likewisee related to the above two dimensions (regarding the migrants' temporality and their 

Otherness).. Segregation of the migrants can be ignored as a passing problem if the local authority 

assumess they are transient. An assumption of a longer but still temporary stay may lead to policies 

toleratingg or even formalising segregation as a short-term solution to these Strangers. Expected 

permanencee requires the local authority to take a stand on the issue of migrant segregation. Here 

again,, different attitudes toward the migrants' Otherness will be expressed in different spatial policies 

(mostt clearly in housing and schools, but also in other uses of public space, etc.) These will be 

elaboratedd in Chapter Four. 
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Tablee 2.1 Host-stranger relations, as expressed in local authority attitudes toward labour migrants 

HOST--
STRANGER R 
RELATIONS S 

Assumptions/ / 
expectationss of 
locall  authority 
toward d 
labourr migrants 
re:: temporal 
presence e 

re:: Otherness 

re:: spatial 
segregation n 

'MODERNIST' ' 

Strangerr as temporary, spatially separable 

Migrant ss as 
transient t 

Transient t 
(aa passing 
phenomenon) ) 
Othernesss ignored 

Segregation n 
ignored d 

Migrant ss as 
temporary y 

Short-termm stay 
(feww years) 

Otherness s 
tolerated d 

Segregation n 
tolerated, , 
perhaps s 
formalised. . 

Migrant ss as 
permanent,, but 
theirr  Otherness 
iss temporary 

Permanent t 

Otherness s 
ignoredd or 
discouraged: : 
assimilatee or 
remain n 
marginalised d 
Assimilationn will 
leadd to spatial 
integration n 
('meltingg pot'). 

'POSTMODERNIST T 

Strangerr as permanent 
andd pervasive 

Migrant ss as permanent, 
andd their  Otherness will 
remain n 

Permanent t 

Othernesss accepted: 
'Embracee of Strangeness' 
(genuinee or exploitative). 
Supportt of communal-based 
differencee versus support of 
individuall  difference. 
Somee degree of segregation 
mayy be acceptable 
('saladd bowl'). 
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3.. Loca l migran t policie s - theoretica l backgroun d 

Inn this chapter I clarify what is meant by "local policies toward migrants" and discuss the 

existingg literature in this area. Section 1 defines the parameters of this study: what is included and 

whatt is not under the heading 'local migrant policies'. Section 2 shows how existing national-

levell  theories on immigration/immigrant policy are based at least in part on host-stranger 

relations,, and critiques national-level explanations. Section 3 discusses and critiques the literature 

onn migrant policies at the local level. Section 4 summarizes the problems with the existing 

literaturee on policies toward migrants and raises the need for an analytical framework at the local 

level,, to be presented in Chapter Four. 

1.. Defining the study parameters 

1.11 Defining 'local policies' 
Theree are several definitions on what constitutes public policy. Broader definitions often 

includee quasi- and non-governmental actors as part of the public policy process ('governance'), 

whilee narrower definitions confine public policy to workings of government agencies 

('government')) (cf. Keil 1998). For practical reasons, this study focuses on the narrow definition 

off  'policymaking' as limited to governmental agencies.' Since the city serves as the unit of 

analysiss in this study, the local 'governmental agency' will be the municipality, i.e. 'local policies' 

inn this study equal municipal policies as a rule." 

However,, a municipality is not a monolithic body. Even in a relatively centralized 

municipality,, attitudes and assumptions will differ between the political level (mayor and city 

councillors)) and professional level (department directors to street-level bureaucrats), between 

differentt municipal departments, and between municipal councillors representing differing 

ideologicall  views. Thus, a strong mayor, an influential alderman or an independent municipal 

bureaucracyy may all determine local policies in different issue areas. But while these policies 

mayy be divergent and even contradictory, it is usually possible to identify prevailing local 

migrantt policies in a given area at a given time. 

Inn cases where the local authority has no discretion (or does not exercise it) in the 

implementationn of a national policy, e.g. it simply channels government funding for local actions 

accordingg to predetermined criteria, this will not be considered 'local policy'. What makes certain 

policiess 'local' is the exercise by the local authority of its own discretion, e.g. in initiating a 

project,, distributing funds according to municipal criteria, or affecting the implementation of a 

'' Since this study is not limited to one policy domain but aspires to comparee all local policies, from schools to 
policing,, that substantially affect migrants, adopting the broader definition of policy as governance would make the 
workk unfeasible. 
22 When a lower tier of local government exists with its own policies toward migrants, e.g. city districts, both levels 
shalll  constitute 'local migrant policies'. 
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nationall  policy in some significant way. I can therefore adopt Robert Waste's definition of local 
policiess as: 

actions,, commitments and decisions taken by persons in authority in local government, and 
involvingg the allocation of the symbolic and/or substantive resources of government. (Waste 
1989:: 10) 

Inn the case of local policy responses to immigration, two additions must be made to Waste's 

definition.. First, limiting the study to espoused policy {formal declarations and published 

documents)) would mean missing much of the picture. Thus, 'local policies' in this study will 

includee both espoused and enacted policies, the latter including informal but systematic practices 

byy 'street-level bureaucrats' (Lipsky 1980). when these are relevant to our understanding of local 

policypolicy as an expression of host-stranger relations. Second, understanding 'non-policy' is a 

cruciall  part of policy analysis especially in regard to immigrants (Hammar 1985: 277-278). My 

definitionn of local policies will therefore include also "non- actions/commitments/decisions of the 

locall  authority regarding migrants, where such non-policy is relevant". 

Thee above definition means that the actions and reactions of other players in the local migrant 

policyy arena, such as national government, local NGOs and migrant associations, are regarded in 

thiss study as contextual variables affecting local policymaking, rather than as parts of the local 

policyy process itself. 

1.22 Defining 'policies toward labour migrants' 

Att the national level, a basic distinction was made by Hammar (1985: 7-9) between 

immigrationimmigration policy, which deals with the "regulation of flows of immigration and control of 

aliens""  and immigrant policy, which "refers to the conditions provided to the resident 

immigrants",, e.g. work and housing conditions, welfare provisions, etc. Hammar emphasized the 

interrelationn of immigration and immigrant policy, considering the latter to be a part of the 

former.. At the local level, nearly all policies toward migrants can be classified as "immigrant 

policy""  although there are some examples of what might be called 'local immigration policy', for 

examplee when the municipality plays a significant role in naturalisation or deportation 

procedures.. To simplify matters, I shall include all local policies toward migrants in this study 

underr the heading of 'local migrant policies'. The prefix 'im' is deliberately dropped, as local 

policiess do not normally concern the in-coming (and out-going) of immigrants. For the same 

reason,, I shall use the term 'migrant' rather than 'immigrant' in most cases. 

Mostt European cities with an immigration history contain several 'types' of migrant and 

ethnicethnic minority populations, including 'labour migrants' or 'guest workers' (and their families) 

whoo originated from poor countries, economic migrants from wealthy countries, post-colonial 

migrantss and political migrants (asylum seekers and refugees). Official categorisation of migrants 

andd ethnic minorities is a notoriously fluid business which depends as much on the labeller as on 

thee labelled. Migrant categories may be based on supra-nationally defined status (refugee, asylum 

seeker,, EU-national or Third Country national, etc.) and/or nationally-defined civic status 

('foreignn worker', repatriate, etc.). Government policy can change a migrant's status almost 
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overnight,, from national (citizen/subject) to non-national, from legal to illegal, or vice versa." 

Indeed,, migrant categories can be seen as a dependent rather than independent variable, since 

governmentss change them as a policy instrument to control migration (Lahav 1998, Money 1999: 

25).. Finally, at some point the label of'migrant' may be replaced by 'ethnic minority'. 

Migrantt categories are therefore social and legal constructs determined by the host society, 

varyingg from place to place as well as over time, depending on administrative and legal changes 

ass well as social perceptions. Researchers have tried to use more 'objective' criteria (Van 

Amersfoortt 1998), classifying migrants for example according to the historical context of the 

migration,, thus: post-colonial migrants, guestworkers, and the post-1989 "new 

migration"(below).. However, most authors regard the state-determined civic status as being 

predominant,, and accept its categories. Adrian Favell (1999: i) criticised this adaptation 

(consciouss or unconscious) of nationally defined categories: 

Nearlyy all current thinking on integration...in Europe is bound up within a reproduction of 
nation-statee and nation-society centred reasoning, which may increasingly fail to represent 
thee evolving relationship between new migrants or ethnic minorities and their host 
'societies.' ' 

II  agree with Favell's point: while legal (state-determined) categories remain crucial, locally 

determinedd categories are becoming increasingly relevant to our understanding of this issue. In 

thiss study, then, I adopt migrant categories as defined at the local rather than the national level. 

Thiss is further justified by the research subject, which focuses on the local host reaction rather 

thann on the migrants themselves. 

Thee type of migrant that this study focuses on is what I will henceforth call 'labour migrants'. 

Thiss is due to several traits of this migrant category that make it fitting for a comparison of local 

policiess as an expression of host-stranger relations.4 This refers primarily to 'guestworkers' or 

'foreignn workers' who arrived in northwestern European cities in the 1960s-1970s mostly from 

southernn Europe, the Maghreb and Turkey, often following recruitment by the host country, but 

alsoo immigrants who arrived on their own, sometimes illegally ('undocumented' or 'irregular' 

labourr migrants). As they were later joined by family dependents, they too are included in the 

'labourr migrant' category as well as their children born in the new country (hereafter: 'second-

generation'). . 

33 Koser (1998: 186) notes that migrants may be legalised through regularisation legislation or illegalized due to 
changess in government policy (e.g. requiring migrants to give up dual nationality), and the same applies to changes 
inn national or non-national status. The latter occurs when a government redefines the dimensions of the nation-state, 
e.g.. when the Kingdom of the Netherlands or France redefined themselves to exclude, respectively, Surinamese and 
Algeriann migrants from the category of nationals. 
44 Host society attitudes and policies toward another type of Newcomer-Stranger are clearly relevant as well. Asylum 
seekerss and refugees often arrived concurrently with the foreign workers, but their weight has usually been much 
smaller.. Over the past two decades and especially since the 'asylum crises' of the 1990s, the perceived problem of 
asylumm seekers and refugees has increased in the eyes of European host societies, although they represent a minute 
proportionn of all foreigners in most countries. This affects attitudes and policies toward other types of Newcomers. 
includingg labour migrants and their offspring (even as governments try to distinguish between policies toward 
differentt migrant categories - cf. Robinson et al. 2003). In Chapter 4,1 explain the focus in this book on attitudes 
andd policies toward 'labour migrants' and elaborate on the definition of this category of Strangers. 
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Forr southern European cities, 'labour migrant' refers primarily to immigrants arriving in the 

1980s-90s.. This "new migration" has been identified (Koser and Lutz 1998) as a distinct category 

arisingg from the end of the Cold War and the Yugoslav wars. The "new migration" is 

characterisedd by an increasingly wide and polarised range of types of migrants, from long-term to 

short-termm (both pendular and transit) migration, legal and illegal (from skilled workers to 

clandestinee 'boat people' and sex workers), as well as asylum seekers. Countries of origin are also 

moree varied, including ex-Soviet and ex-Yugoslav states, Africa, Iraq, Iran and China. 

However,, the social construct of 'labour migrant' in a given city does not always correspond to 

thee above categories, just as it may not correspond to the migrant's nationally-defined official 

status.. In some cities, migrants in this social category (often referred to as 'foreign workers' or 

'guestworkers'' or simply 'immigrants'/'foreigners') may include migrants of post-colonial and/or 

refugee-originn including second-generation, while excluding economic migrants from wealthy 

countriess (other Europeans, Americans, Japanese). Since the typology proposed here relates to 

municipall  policies toward labour migrants, th e criteria f or defining 'labour migrant' will  be the 

distinctionsdistinctions made by the local authority. Usually, and here, the relevant parameters for this 

definitionn are the foreign origin of these newcomers (specifically from less developed countries) 

andd the temporary nature of this migration (as assumed by the local authority). 

Withh these criteria I avoid classifying migrants automatically by their civic status, using 

insteadd the attitude of the local authority as a measure. What is important here is their a priori 

statuss in the eyes of the local authority, as 'labour migrants' or as another type of Stranger. Thus, 

post-coloniall  migrants are excluded as an object of'local migrant policies' in this study, if local 

authorityauthority attitudes and policies effectively treat them as a different category of Strangers -

althoughh this population may not differ significantly from labour migrants in its demographic 

characteristics,, migration trajectory, economic status, etc. Indeed, they may serve as contextual 

variabless to explain policies toward labour migrants.5 If another city's policies do not make such a 

distinctionn (e.g. in determining eligibilit y or access to services), then the 'local migrant policies' 

off  that city shall encompass the other categories as well. In the latter case I may refer to '(ethnic) 

minorityy policies', e.g. for Amsterdam from the 1980s. For the same reason, the inclusion or 

exclusionn of illegal migrants within 'local migrant policies' wil l depend on the distinction made 

byy the local authority.6 

1.33 Defining the policy issue areas 

Thiss study includes general as well as specific policies under the heading of 'local migrant 

policies',, encompassing whatever policy areas may be relevant toward labour migrants in each 

city.. General (or indirect) policy refers to measures for the general public which also affect 

immigrantss substantially. Specific (or direct) policy "targets specific groups or categories of 

55 For example. Dutch policies toward migrants from Indonesia in the 1950s-60s, or French policies toward Algerians. 
66 Aristide Zolberg notes that "categoric distinctions between [...] guest workers and undocumented aliens, reflect 
administrativee practices rather than economic and sociological realities" (in Money 1999: 25). 
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people""  using ethnic-based or civic status eligibility criteria (Vermeulen 1997:9; cf. Hammar 

1985).. I include general (indirect) policies in cases where they reveal something about local 

authorityy attitudes toward migrants. Thus, transport policies are not covered, but urban renovation 

policiess may be, if they significantly affect labour migrants. 

Too obtain the most complete picture of what constitutes 'local migrant policies', I did not 

decidee on specific policy areas a priori  but followed 'what is out there' in the existing literature. 

Thee literature survey made it clear that some policy areas are more important than others in their 

effectt on labour migrants: housing, education, health and welfare services, the labour market, 

religionn and culture, and migrant mobilisation/ representation all appear regularly in writings and 

researchh on policies and migrants. 

Too simplify matters, the various policy areas were grouped into four 'policy domains'. Thus 

policiess regarding migrant representation and mobilization are grouped in the Juridical-political 

domain.. The Socio-economic domain groups newcomer/reception services, labour market 

policies,, education and welfare policies, etc. The Cultural-religious domain includes policies 

relatingg to minority religious and cultural practices as well as policies aimed at changing attitudes 

towardd ethnic/cultural diversity in the host society. Housing, urban renovation and other policies 

withh a strong spatial dimension are grouped in the Spatial domain. This is elaborated in Chapter 

Four. . 

1.44 Summary: 'local migrant policies' in this study 
Inn sum, this study includes under the heading of 'local migrant policies' (or 'local policies 

towardd migrants') all policies determined exclusively or to a significant degree by the local 

authority,, which are aimed explicitly or implicitly at labour migrants (specific/targeted policies), 

orr in the case of general policies, which significantly affect them. Inaction (non-policy) may also 

bee a variant of local migrant policy. The criteria for who is included in the 'labour migrant' 

populationn which is the subject of these policies, is the de jure or de facto distinction made by the 

locall  authority at the time. 

2.. National-level theories of migrant policy 

2.11 National-level models 
National-levell  theories are important for understanding local migrant policies for two reasons. 

First,, local migrant policies are strongly embedded in national immigration regimes. Immigration 

regimess encompass both immigration control7 and citizenship policies (Hammar 1985), thus most 

off  the national-level literature relating to immigration policy subsumes within it immigrant 

(citizenshipp and integration) policy. Theories on local-level migrant policies should therefore take 

intoo account explanations of immigration/immigrant policy at the national level. Second, much of 

thee national-level theorising invokes the theme of host-stranger relations, although the terms are 

77 For a summary of the literature that focuses on immigration control, see Brochmann and Hammar 1999. Cornelius 
etal.. 1994. 
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nott often used in the realm of political science in which national migrant policy analysis usually 

takess place. This subsection looks at those national-level explanations in order to highlight the 

similaritiess and differences between them and the local-level model proposed in the following 

chapter. . 

Differentt explanations have been offered in the literature focusing on various national and 

supra-nationall  factors in the determination of immigration and immigrant policy. Jeanette Money 

(1999:: 26) distinguishes between theories emphasising cultural traits and national identity, and 

thosee that emphasise the interplay of economic and political interests. The latter include 

typologiess linking national welfare regimes to immigration/immigrant policies (Baldwin-

Edwardss 1991, Faist 1996, Domburg de Rooij and Musterd 2002). Faist (1996:228), for example, 

arguess that "there is a fundamental symmetry between welfare state regimes, on the one hand, 

andd immigration and integration regimes on the other." Indeed, he defines immigration regimes 

ass "the institutional arrangements of national welfare states to regulate admission and integration 

off  newcomers." This clearly connects to host-stranger relations: 

Whatt the national welfare state offers to its members is not only a bundle of rights. The 
nationall  welfare state also offers a sense of belonging [...] at the level of the national state 
(ibid.:: 243). 

Differentt welfare regimes offer different definitions of membership and membership rights. 

creatingg different degrees of 'us and them' (in Faist's terms: citizenship, denizenship and 

alienship).. The recent shift toward more restrictive welfare regimes, often explained in terms of 

globalisationn and increased competition, can also be seen as a response of the host society to 

increasedd immigration, an "ethnicization of welfare state politics" (ibid. 246). Koser and Lutz 
(1998:: 8) note 

[the]]  current process of European self-definition through defending its prosperity and the 
institutionss of the welfare state against greedy, indigent 'outsiders'. 

Redefiningg the welfare state is linked, therefore, "with notions of defending home, space and 
territoryy against 'the other"' (ibid.). 

However,, it is the national-level theories "emphasizing the primacy of cultural values" 

(Moneyy 1999: 27) that most clearly link national immigration policies with host-stranger 

relationss as defined here. This literature (e.g. Brubaker 1992 on Germany, Weil 1991 and 

Hollifiel dd 1994 on France) "builds upon sociological and psychological theories and concepts 

suchh as national identity, nation building, prejudice, alienation and social closure" (Meyers 2000: 

1251).. For example, Leitner (1995, cited in Money 1999: 27) proposes that "dominant racial and 

nationall  ideologies, defining who belongs and who does not belong to a national community, also 

influencee who is admitted". Money notes (ibid., citing Stalker) that '"perhaps the most 

fundamentall  factor' in defining the level of tolerance for foreigners 'is how the country regards 

itself-- its own national mythology"'. Similarly, Schnapper (1992: 17) proposes that immigration 

policiess be seen as "one dimension of nation-building". 
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Thee national identity approach has been applied comparatively, resulting in a number of 

typologiess of immigration regimes. The most well-known is Stephen Castles' (1995) 'citizenship 

regimes'' theory, which is based on what he defines as national historical-cultural traits. Castles' 

modelss are based on three archetypes of how nation-states have defined membership (ethnically-

based;; based on political and cultural community; or immigration-based pluralism) - in other 

words,, how the host society defines who is a Stranger and who is 'one of us' (Box 3.1). 

Manyy other comparative analyses of migration regimes follow a similar reasoning and present 

thee same countries as examples, with some variations.8 These national-level categorizations 

followw three basic (and sometimes overlapping) distinctions (Money 1999: 27-29): between 

homogenouss and heterogenous countries; between 'settler societies' which are more open to 

immigrationn and ethnic-based states which are more restrictive; and between states which 

determinee citizenship based on ethnicity (ius sanguinis) and those based on place of birth (ius 

soli).soli). These distinctions all relate to different types of host-stranger relations deriving from the 

characteristicss of the host society, recalling Wood's (1934) analysis of local host societies in their 

contactt with newcomers. 

ss Brubaker's (1992) citizenship model is based on the historical development of particular nation-states. contrasting 
betweenn republican and ethnic-based concepts of nationhood and their terms of membership. Heckmann (1994) 
describess three ideal types of state organization: ethnic-based nationalism (e.g. Germany), demotic-unitarian political 
nationalismm (e.g. France), and ethnically-plural political nationalism (e.g. Switzerland). For each type he 
characterizess its attitude toward ethnic heterogeneity and subsequent policies toward migrants/ethnic minorities (in 
Vermeulenn 1997: 133). Entzinger identifies a Guestworker model in Germany, Austria and Switzerland, an 
Assimilationistt model in France, and a Pluralist ethnic minority model in the U.K.. the Netherlands and Scandinavian 
countriess (in Cesari 1993: 139). Freeman (1995) contrasts between Anglo-Saxon settler societies and continental 
Europeann states that underwent mass immigration only after World War Two (in Meyers 2000: 1254). 
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Boxx 3.1 Castles'citizenship regimes typology " I 

Stephenn Castles*  typology of citizenship regimes remains the dominant model of 
immigrationn policy based on national identity. Castles (1995: 303-305) identifies three 
modelss of "national responses to immigration". 

Thee differentia l exclusion model is tied to "nation-states based on ethnic belonging". 
Nationall  identity is based on ius sanguinis from which follows a policy proclaiming 'we 
aree not an immigration country', with the important exception of 'repatriation' for 
immigrantss defined a priori as ethnically belonging to the host 'nation'. Other immigrants 
aree viewed as a temporary necessity (e.g. guest workers) and excluded from most aspects 
off  national lif e (labour market integration is the exception), through legal mechanisms 
andd informal means. Germany is given as the closest case of differential exclusion. 

AA  total exclusion model is also hypothesised, but Castles notes that no country has 
succeededd in pursuing total exclusion of immigrants since World War Two, although 
Japann is cited as an example of a country trying to do so. This results in a formal lack of 
immigrationn policy coupled with toleration or even encouragement of illegal labour 
immigration. . 

Thee assiimlationist/republican model is tied to "nation-states based on political and 
culturall  community". National identity stems from a republican ideology in which 
membershipp is based on ius soli. Immigration is tolerated or even encouraged, but 
integrationn is seen as a one-sided process in which the migrant adapts to the host culture. 
However,, formal inclusion is accompanied by informal exclusion through socio-
economicc marginalisation and racism. Castles distinguishes between a statist version (e.g. 
France)) and a laissez-faire version (e.g. U.K.) of the assimilationist model 

Thee pluralist/multicultura l model is tied to immigration-based settler states (USA, 
Canada,, Australia), but Sweden presents an example of a homogenous society that made 
aa policy decision to accept the multicultural ideology. This is based on a vision of the 
nation-statee made up of various ethnic communities that maintain their cultural 
differencess while conforming to common political values. Immigrants are accepted as a 
partt of this mosaic. Castles notes a laissez-faire approach of pluralism (e.g. USA) and a 
statistt variant (e.g. Sweden) in which government is actively involved in the maintenance 
off  ethnic diversity through multicultural policies. 

Sources::  Castles and Mille r 1993, Castles 1995. 

Somee theories that emphasise the importance of supra-national variables (Soysal 1994, 

Sassenn 1998) in determining migrant policy also link their explanation to host-stranger relations9. 

Forr example, Yasemin Soysal argues (1994: 3) that a postnational model of membership based on 

globall  human rights discourses ("postnational citizenship") is penetrating the national 

frameworkss of citizenship and immigration policies that derive from them. Her analysis of 

Proponentss of supra-national explanations argue that economic globalisation, the transfer of functions to 
transnationall  non-governmental and quasi-governmental institutions (EU. WTO) and the evolution of an 
internationall  human rights regime increasingly limit the degree to which states can assert their own immigration and 
immigrantt policies. 
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migrantt policies focuses on conflicting (supranational versus national) definitions of membership 

vis-a-viss some host polity. 

Soysall  proposes a typology of four 'membership models' or 'incorporation regimes' that is 

partlyy based on different types of host-stranger relations: 

Differencess in incorporation regimes reflect the different collective modes of understanding 
andand organizing membership in host polities, (p. 35, italics added) 

Byy focusing on the effects that global discourses of citizenship and universal human rights 

havee on national immigration policies, Soysal shifts attention from the national to the supra-

nationall  level of migrant policymaking. However, her 'incorporation regimes' typology, although 

differingg in some aspects from the models above, remains firmly rooted in the national-identity 

paradigm,, and open to some of the same criticisms regarding national-level explanations. These 

aree summarised below. 

2.22 Critiques of national-level explanations 
Criticss have exposed several weaknesses in the national-level analyses of immigration/ 

immigrantt policies, especially those based on citizenship models such as Castles' theory 

(Vermeulenn 1997, Favell 2001, Money 1999, Meyers 2000). The main objection is that the 

proposedd models are based more on a priori  explanations of 'national objectives' rather than 

actuall  policy differences. Instead of positing historically-determined 'national traits' that are 

supposedlyy expressed in nationality laws and immigrant policies (e.g. Brubaker, Castles), 

differentt immigration regimes may be interpreted as phases in the historical development of a 

countryy (e.g. 'assimilationist' policies occur during the state development stage). Thus, previously 

assimilationistt countries like the US and Sweden today have 'multicultural' policies (Vermeulen 

1997). . 

Vermeulenn has also questioned the assumption of cohesion in immigration policy, especially 

whenn immigrant policies are taken into account. Based on a comparative analysis of integration, 

languagee and religion policies toward migrants in five western European countries, he shows that 

noo country can be classified according to one model across all these policy areas. Thus, the UK is 

"assimilationist""  in its language and religion policies but "multicultural" in its integration 

policies.. The assumption of cohesion across policy areas results in the same countries being 

classifiedd differently by different authors, depending on which policy areas they focused on in 

theirr analysis.11 

Finally,, national-level explanations ignore local-level policy variations. Regarding places of 

worshipp for migrants, for example, Vermeulen notes (1997: 151) that policy variations between 

lnn Soysal's (1994) typology is based on the state's "organizational configuration" (centralized or decentralized) and 
thee "locus of action and authority" (society or state), resulting in four models. In the corporatist model, 
incorporationn occurs through a pillarised system (e.g. Sweden, Netherlands); in the liberal model the individual is 
incorporatedd through the market (e.g. U.K., Switzerland); in the statist model the individual is incorporated through 
slatee policy (e.g. France; Germany is presented as a mixed case of the corporate and statist models). In the 
fragmentedfragmented model there is only partial incorporation due to weakness of the stale. 
111 Castles himself notes some of these points later (1995). 
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citiess in each country are "considerable" as a result of decentralisation, while "variation between 

countriess seems smaller". Other researchers of migrant policy have observed this as well, even as 

theyy continue to carry out their analyses at the national level (e.g. Money 1999). 

Patrickk Ireland (1994), one of the pioneers in research of migrant policies at the local level, 

summarisess the weakness of national-level theories12: 

Ass elegant and convincing as these arguments are...they remain far too theoretical and 
abstract.. Their proponents have marshaled surprisingly littl e evidence to support their 
conclusions,, (p. 9) 

Moneyy (1999) tested the validity of several national-level theories by comparing immigration 
policiess and levels of immigration in different countries over time. Her conclusion: 

Certainlyy the logic underlying the various hypotheses is plausible...Nonetheless, the 
systematicc examination of some of the most straightforward distinctions employed in the 
literature,, such as the settler-ethnic state duality, reveals that they do not shed much light on 
thee varying levels of openness to immigration, (p. 42-43) 

Herr explanation is that "the use of national-level indicators overlooks one central feature of 

thee immigration process: immigrants are geographically concentrated in the host country" (ibid, 

italicss in the original). Money postulates that this geographical concentration creates an uneven 

distributionn of the costs and benefits of immigration, resulting in "the organization of political 

pressuress for and against immigration" (ibid: 206). The interplay between these localised 

pressuress and national-level politics can better explain change as well as continuity in national 

immigrationn policies in different countries. 

Despitee these criticisms, and the recognized importance of the local level in understanding 

migrantt policymaking (noted in Chapter 1), there is very littl e theorising on migrant policies at 

thee sub-national level. The following section summarises this literature. As we see below, local-

levell  analyses avoid many of the problems associated with overly deductive explanations. At the 

samee time, however, they shift the focus away from host-stranger relations as the explanatory 

variable,, to more political-institutional explanations. 

3.. Local-level research on migrant policy 

Local-levell  analyses of migrant policy can be grouped into several types. The first comprises 

descriptionss or case-studies of local migrant policies in individual cities, usually focusing on one 

policyy area (e.g. Grillo 1985 on Lyon; Vertovec 1996 on Berlin; Friedman and Lehrer 1997 on 

Frankfurt;; Jacobs 2000 on Brussels). A significant number of city studies have been carried out 

withinn the framework of multi-city research projects such as the MPMC project (Box 3.2). 

However,, most single-city studies do not generalize beyond the case in question. 

Thee multi-city research projects vary in the degree of generalisation they attempt. Most of 

themm focus on particular issue areas (e.g. advisory councils) and most involve relatively littl e 

122 Ireland (1994: 9) refers specifically to institutional channeling theories regarding the impact of citizenship policies 
onn migrant integration (Castles 1992. Brubaker 1989 and Soysal 1994). 
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theorising,, considering the amount of comparative data that is produced. ' Many of these multi-

cityy European research projects (e.g. LIA , ELAINE) were developed and funded with the aim of 

providingg policy recommendations, and consequently limit their analysis to a 'best practices' 

approach.. More academically-oriented studies (e.g. Musterd et al. 1998) contain some 

comparativee generalisations (e.g. linking between welfare regimes and segregation patterns), but 

thesee are not translated into more universally applicable models or theories regarding migrant 

policies. . 

I?? An exception is the DIECEC (1996) final report, which proposes a model on intercultural education based on the 
projectt Findings. 
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Boxx 3.2 Multi-city research networks/projects covering local migrant policies 

DIECEC::  Development of Intercultural Education through Cooperation between 
Europeann Cities (1994-96). A project comparing language education 
programmes/policiess for migrant/minority children in nine cities (Antwerp, Athens, 
Berlin.. Birmingham, Bologna, Bradford, Cork, Marseille, Rotterdam, Turin).Under the 
auspicess of the EC's Eurocities programme. 

ELAINE ::  European Local Authorities Interactive Network for Ethnic Minority Policy 
(1991-97).. A project comparing consultative structures ('advisory councils') for 
migrants/ethnicc minorities in 37 cities. Coordinated by the European Centre for Work and 
Societyy (ECWS) in Maastricht, sponsored by the EC's DG V. 

LII  A: Local Integration/Partnership Action (1996-99). A network comparing and 
evaluatingg pilot projects/policies for integration of migrants/minorities in 23 cities, with a 
'bestt practices' approach. Coordinated by ECWS, Eurocities and Quartiers en Crise 
networks,, sponsored by the EC's DG V. 

METROPOLI SS (1993 - ongoing). An international forum for research and policy on 
migrationn and cities. Metropolis conferences combine theoretical and 'best practices' 
approaches,, bringing together academics, local authority officials and representatives of 
civicc organisations. Sponsored by the Canadian government. 

MPMC ::  Multicultural Policies and Modes of Citizenship in European Cities (1996-
2002).. A project comparing migrant/minority mobilisation and local policy responses in 
177 cities (Amsterdam, Antwerp, Athens, Barcelona, Birmingham, Brussels, Cologne, 
Liege,, Marseilles, Milan, Oeiras (Lisbon), Paris, Rome, Stockholm, Tel Aviv, Turin, 
Zurich).. Researchers in each city produced a 'City Template' (see website) and 10 cities 
appearr in a book (Rogers and Tilli e 2001). Sponsored by UNESCO's MOST programme 
andd coordinated by the Institute of Migration and Ethnic Studies (IMES) in Amsterdam. 

Multi-Ethni cc Metropoli s (1998). A comparative research project on segregation patterns 
off  immigrants and policy reactions at state and local level in 9 cities (Amsterdam, 
Brussels,, Dusseldorf, Frankfurt, London, Manchester, Paris, Stockholm, Toronto). 
Sponsoredd by the Dutch Ministry of Interior, coordinated by the Amsterdam study centre 
forr the Metropolitan Environment (AME) in Amsterdam. 

URBEX::  Spatial Dimensions of Urban Social Exclusion and Integration (1999-2001). A 
comparativee research project on the urban dimensions of social exclusion and integration 
inn 11 cities (Amsterdam, Antwerp, Berlin, Birmingham, Brussels, Hamburg. London. 
Milan,, Naples, Paris, Rotterdam). While not confined to migrants/minorities, this project 
alsoo compared local migrant policies in housing and welfare. Sponsored by the EU's 
TSERR programme, coordinated by the Amsterdam study centre for the Metropolitan 
Environmentt (AME), University of Amsterdam. 

Sources::  DIECEC 1996. ELAINE 1997a, LIA 2000, Musterd et al. 1998, Rogers and Tilli e 
2001,, www.international.metropolis.net: www.unesco.org/most/p97htm: 
www.frw.uva.nl/ame/urbex. . 
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Finally,, there are a handful of multiple case studies, comparing local migrant policies in a 

smalll  number of cities with varying levels of in-depth analysis. Patrick Ireland's (1994) 

comparisonn of four small and medium-sized towns in France and Switzerland was one of the first 

comprehensivee attempts to analyse the political interaction between migrants and the host polity 

att the local level. An institutional-political channelling approach (until then used at the national 

level)) explains the differences and similarities in migrant political participation in each city. 

Whilee this study was groundbreaking in its analysis of local-level variations in the political 

opportunityy structure facing migrants, it does not provide a systematic or comprehensive 

comparisonn of local migrant policies in the four towns. Instead, selected examples of migrant 

policiess in the Juridical-political domain are used to illustrate how they affected migrant politics 

inn each town. 

Hassann Bousetta (2000, 2001 )15 also adopts the political-institutional channelling approach, 

comparingg the policies of Antwerp, Liege, Lill e and Utrecht as part of his study on Moroccan 

mobilizationn patterns in European cities. Fenemma and Tillie's ongoing comparison16 between 

Amsterdamm and Berlin adopts the same approach, describing migrant policies as part of the 

politicall  opportunity structure that determines migrant mobilization. These studies are limited to 

thee Juridical-political domain of local migrant policies and analyse them as a contextual variable 

affectingg migrant mobilization, i.e. the focus remains on the migrant side of the host-stranger 

equation. . 

Romainn Garbaye's (2OO0)17 comparison of local migrant policies in Birmingham and Lill e 

alsoo adopts the institutional channelling approach, but focuses on the local authority more than 

thee migrants. Garbaye identifies three elements that make up the context of local migrant 

policymakingg (city-state relations, the party system and the organization of local government) 

andd describes how these can explain the different migrant policies adopted by the two cities. 

Garbaye'ss analysis, too, is limited to local policies in the Juridical-political domain, primarily 

consultativee structures and policies toward migrant organisations. 

144 Ireland (1994) The Policy Challenge of Diversity: immigrant politics in France and Switzerland. 
155 Bousetta (2000) "Political Dynamics in the City: three case studies", and (2001) Immigration, Post-immigration 
PoliciesPolicies and the Political Mobilization of Ethnic Minorities: a comparative case-study of Moroccans in four 
EuropeanEuropean cities. 
If>> Fennema. M. and Tillie. J. "Quality of the multicultural democracy in Amsterdam and Berlin: civic communities, 
integrationn and local government policy" A four-year research program (2000-2004) financed by the Dutch Science 
Foundationn (NWO). NWO proposal. Institute for Migration and Ethnic Studies, Amsterdam. 
177 Garbaye (2000) "Ethnic minorities, cities and institutions: a comparison of the modes of management of ethnic 
diversityy of a French and a British city". 
1KK In Birmingham, these elements combined to make ethnic minority mobilization and penetration of the local 
politicall  system relatively easy, requiring the Labour-led city council to adopt a long-term strategic alliance with 
ethnic-basedd organizations. The result was group-targeted policies backed by multicultural and anti-discrimination 
rhetoric.. In Lille, the interpenetration of national and local politics meant that the local Socialist party was eager to 
avoidd politicization (and specifically, Le Penisation) of migrant/minority issues. The centralized, mayoral styie of 
locall  government made it possible for the city to exclude newcomers from the policy process, neutralise ethnic-based 
mobilizationn and ignore ethnic discrimination (Garbaye 2000). 
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Otherr local-level studies follow a similar focus. For example. Rex and Samad's (1996)19 

comparisonn of Birmingham and Bradford focuses on migrant policies in the political domain, 

withh littl e or no mention of policies (or lack of policies) in other areas. Their description and 

analysiss of "the institutional response of local authorities to the presence and mobilization of 

ethnicc minorities" is limited to consultative structures and policies toward migrant organizations, 

multiculturall  rhetoric, attempts at ethnic monitoring and a brief mention of school policies in the 

twoo cities (pp. 24-36). A similar comparison was carried out by Blommaert and Martiniello 

(1996)) on local migrant policies in Antwerp and Liege. It too focuses on the Juridical-political 

domainn and is "mainly exploratory and descriptive" (p. 17). 

AA few local-level comparisons of migrant policies explore other areas beyond the Juridical-

politicall  domain. Damian Moore (2001 )20 compares the 'management of ethnicity' in France and 

Greatt Britain by looking at urban social development policies in Marseille and Manchester. 

Mooree focuses on urban policies whose ideological framework is national, but whose 

implementationn is localized. While demonstrating the complexity of the policy process at all its 

levels,, from national to neighbourhood, the study is not meant to provide a comprehensive 

comparisonn of local migrant policies in other domains (e.g. policies toward mosques, ethnic 

diversityy in schools, etc.).21 Other examples of local-level comparative studies that focus on one 

policyy domain include Rath et al. 2001 and Body-Gendrot 2000.22 

4.. Summary: the gap between national-level theorising and local-level research 

Thiss brief overview of the literature on immigration/migrant policies suggests several 

observations.. Among national-level theories, many of the explanations based on national identity 

referr to the theme of host-stranger relations. The dominant typology remains Castles*  'citizenship 

regimes**  model which defines, in effect, three types of host-stranger relations at the national level 

too explain national immigration policies. Variants on this model by others are also based on the 

hostt society's definition of itself and its attitudes regarding membership (i.e. criteria for 

incorporatingg newcomers). Alternative theories that focus on economic variables (e.g. Faist 1996) 

aree also based in part on different definitions of membership (included or excluded from the host 

country'ss welfare regime). Other explanations (e.g. Soysal 1994) focus on conflicting 

(supranationall  versus national) definitions of membership vis-a-vis some host polity. In sum, the 

existingg literature demonstrates that the concept of host-stranger relations can be plausibly linked 

too national policies toward migrants. 

'''' Rex and Samad (1996) "Multiculturalism and political integration in Birmingham and Bradford". 
~""  Moore. D. (2001) Etlmkitéet Politique de la Ville en France et en Grande-Bretagne. 
AA Moore's in-depth analysis reveals how ideological differences at the national level, between the French Politique 
dede la Ville and the British Inner Cities Policy, are translated into comparable practices at the local (neighbourhood) 
level.. Specifically, he observes the use of ethnic-origin 'mediators' who serve as official links between the public 
authoritiess and ethnic minority residents, in the daily implementation of development programmes and projects. In 
Manchesterr the ethnic origin is explicit, in Marseille it is implicit, in both cities it is clearly a policy of 'ethnic 
diversityy management'. 
-- Rath et al. 2001 compared local policies regarding the 'institutionalization of Islam' in Utrecht and Rotterdam. 
Body-Gendrott (2000) compared policing policies in New York. Chicago, Paris. Marseille and Lyon. 
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However,, national-level theorising suffers from several defects, including a tendency to 

deductivee explanations with insufficient evidence to back them up. National-level models tend to 

ignoree variations across policy areas, and variations between local policies within states. This is 

possiblee since most national-level explanations rely more on their internal logic than on a 

systematicc comparison of actual policies. This logic overemphasises the nation-state as a variable, 

ass noted by Adrian Favell and others. In his overview of the immigration policy literature, Favell 

concludess (1999: 30) that the nation-state centred paradigm of the research has become repetitive 

andd often "reproduces" state-centred views of immigration and policy: 
Tooo many studies in the past have compared immigration politics or policies of immigration 
usingg the general 'institutional' features of national political systems. Although initially 
productive,, this is now leading to repetitive and moribund research. It is also often 
normativelyy biased in favour of state-centered policy approaches. 

Whatt is needed, says Favell, is more research that reduces the nation-state to "one among 

severall  potential structuring variables" of migrant policy (ibid: i). This critique of national-level 

theorisingg is echoed by Soysal (1994: 6): 

Byy omitting the global element and focusing on the nation-state as the unit of analysis, much 
off  political sociology axiomatically privileges the nationally bounded model of citizenship 
andd bypasses the reconfiguration of contemporary membership. 

Likee Soysal, I also "redress this overemphasis of the national unit" (ibid), but from below 

ratherr than above the nation-state. Further, I contend that the local level is better suited to 

comparativee analysis, as it makes possible a more inductive approach that is based on the 

observationn of actual policies. This was also proposed by Favell (1999: 30), who suggested that 

thee city is[a] far better unit of comparison... which enables both contextual specificity and 
structurall  comparisons that allow for the fact that immigrant integration might be influenced 
simultaneouslyy by local, national and transnational factors. 

However,, local-level comparisons of migrant policy have been relatively rare until recently. 

Researchh on local migrant policies has ranged from single case studies, to comparative case 

studiess in a small number of cities, to multi-city research projects. Most of these were limited to 

thee study of local migrant policies in one policy domain, e.g. the Juridical-political domain, 

focusingg on policies affecting migrant representation and mobilisation. Those comparative case 

studiess which offer the most in-depth analyses usually regard local policies as political 

opportunityy structures for migrant mobilization, in other words they focus on the stranger rather 

thann the host side of the equation. Most importantly, none of the local-level studies have 

attemptedd a systematic, multi-policy area comparison or developed their findings into a general 

explanationn or model of local migrant policies, i.e. an analytical framework that could be applied 

too other cities. In short, they have not reached the level of theorising that characterises the 

literaturee at the national level. 

Inn the next chapter I attempt to bridge this gap by proposing a framework which makes it 

possiblee to use the findings of case-study research in different cities as a basis for theoretical 

generalisationn on local policymaking toward migrants. The typology I propose builds on 
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distinctionss made in the national-level literature (especially Castles' models of exclusionary, 

assimilationistt and pluralist policies), while attempting to overcome some of the problems noted 

inn the national-level literature. 
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4.. A typolog y of loca l migran t policie s 

1.. Introductio n 

Inn this chapter I propose a typology space that classifies local policies toward migrants as an 

expressionn of host-stranger relations. The aim is to create an analytical framework for summarising 

thee various policy reactions of a given city to labour migrant settlement, also over time, and to allow 

aa structured comparison with other cities. 

Thee typology consists of two dimensions. The first dimension, based on criteria taken from the 

host-strangerr relations literature, proposes several general types of local policy reactions toward 

labourr migrants.2 The criteria can be applied universally (i.e. in different cities and time periods), to 

classifyy actual policies according to one of the general types. As described in section 4.2 below, 

thesee should be seen as ideal types rather than exact descriptions of alternative policy reactions. 

Whenn several types are identified in a given city over time, we may call them phases of policy 

reactionn to labour migrant settlement. The second dimension defines four policy domains (Juridical-

political,, Socio-economic, Cultural-religious and Spatial) subdivided into issue areas, in which the 

alternativee policy types may be expressed. This is described in section 4.3 below. Together the two 

dimensionss form a matrix, with the columns representing policy alternatives, the rows expressing 

issuee areas, and the cells representing potential policy alternatives in specific issue areas (Table 4.1). 

Ass noted in Chapter One, the purpose of the typology is to generalise beyond any particular city 

andd historical context, without becoming overly abstract. To this end, the typology translates the 

conceptt of host-stranger relations into possible or potential policies in all the domains and issue 

areas,, allowing comparison with actual policies found in a given city (Table 4.2). The policies in 

Tablee 4.2 are based on the findings of the literature survey (see Appendix 1), supplemented by those 

off  the case studies. 

11 An earlier version of this chapter appeared in Alexander 2003. 
""  The criteria for defining policy types in terms of local authority assumptions and expectations toward labour migrants 
aree discussed in Chapter 2, section 4 and summarised in Table 2.1. 
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2.. Local authority attitudes and policy types/phases 
Thee first dimension identifies four general types (or phases) of local authority attitudes/ 

assumptionss toward labour migrants, and their expression in four ideal types of local policy 

responses:: Non-policy, Guestworker policy, Assimilationist policy and Pluralist policy (Table 4.1). 

Thesee are described below, with examples taken from the literature survey findings. 

Thee 'Transient attitude'  is typical of local authorities in the first years of labour immigration, 

whenn labour migrants make up a small and often undocumented population and may indeed be 

transient,, i.e. just passing through. In this phase the local authority is either unaware of, or chooses to 

ignore,, their presence. In the latter case the municipality regards labour migrants as a transient 

phenomenon:: the expectation is that they will soon return home or move on to other cities. 

Avoidancee of responsibility characterizes the Transient attitude. Within the municipality, however, 

especiallyy among 'street-level bureaucrats' confronted daily with the migrant presence, opinions may 

differr from the official view. Indeed, different attitudes between the lower and higher levels of the 

municipalityy characterize this phase of local authority reaction. 

Thee Transient attitude toward labour migrants is expressed in what can be termed Non-policy, 
i.e.. the municipality turns a blind eye to the problem, in effect passing responsibility to others: 

employers,, civic organizations, government agencies. This may be due to (wilful ) ignorance or to 

policyy prioritization that leaves no resources for dealing with this issue. However, lower-level 

bureaucratss in individual departments may adopt informal policies to meet pressing needs, as in 

Athenss (1990s) and Tel Aviv (early 1990s). City Hall will also react to specific problems when they 

cann no longer be ignored, such as migrant squatting that must be cleared if it becomes too great a 

nuisancee (e.g. Rome, 1980s). Non-policy implies ad-hoc solutions to such crises - it is figuratively 

andd sometimes literally a matter of 'putting out fires'. 

Thee 'Guestworker  attitude'  differs from the above in that the municipality acknowledges its 

labourr migrant population, but considers this a temporary presence requiring limited solutions to 

short-termm problems. This change usually (but not always) occurs when a national guestworker 

policyy is initiated. The expectation, often shared by hosts and migrants, is that the newcomers' stay 

willl  only last a few years (the 'myth of return'). Furthermore, the municipality expects the 

'guestworkers'' to have only minimal needs, assuming this population consists of young single men 

andd women willing to live frugally in very basic conditions. If the presence of families is recognized 

theyy too are considered temporary. Meanwhile, the municipality expects its share of responsibility to 

bee minimal, with employers or national government being ultimately responsible for addressing most 

migrantt needs. The assumption of controlled temporariness that characterises this phase means that 

spatiall  segregation is not necessarily considered problematic, and may even be formalised (e.g. in 

separatee 'guestworker housing'). The formation of informal ethnic enclaves, street markets and so on 

33 Unless otherwise indicated, references for the examples given below are found in the sources list of Table Al . 
Appendixx 1. Examples from Amsterdam, Paris, Rome and Tel Aviv are taken from the case study findings (Chapters 6-
9). . 
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aree ignored or tolerated, unless they lead to conflict with local residents. Similarly, the municipality 

displayss a tolerant attitude toward ad hoc places of worship and other manifestations of Otherness, 

basedd on the expected temporary nature of these phenomena. 

Guestworkerr policy is meant to meet the basic needs of labour migrants during their (presumably 

temporary)) stay in the city. The municipality then assumes certain responsibilities, often as part of a 

divisionn of tasks formulated in the national guestworker policy. Within this framework, local policies 

mayy range from minimalistic to generous, but Guest worker-type policies remain short- or medium-

termm solutions. Preventing (and not just reacting to) crises is the guiding line, undocumented labour 

migrantss falling outside the guestworker system are generally ignored, leaving civic organizations 

(unofficially)) responsible for their welfare and holding the government responsible for their eventual 

repatriationn or regularization. 

Guestworkerr policies in the Juridical-political domain assume no need for representation and wil l 

thuss ignore migrant mobilization, although informal cooperation with migrant organizations may 

occurr (e.g. Tel Aviv , 1990s, Amsterdam early 1970s). Socio-economic policies wil l allow limited 

accesss to certain local services, including education for 'guestworker children', which may include 

home-languagee teaching to encourage return (Berlin). Housing policies are minimal, on the 

assumptionn that employers are taking care of'their' workers' lodging. In some cases the municipality 

mayy provide short-term solutions (guestworker barracks, or lodging migrants in housing scheduled 

forr demolition, e.g. Amsterdam until the mid-1970s). 

Thee 'Assimilationist '  attitud e marks a fundamental shift, in that labour migrants are now seen 

ass a permanent phenomenon. This assumption may even extend to undocumented migrants whose 

eventuall  'regularization' is expected through government amnesties. However, the Assimilationist 

attitudee assumes that the migrants' Otherness wil l eventually disappear as they gradually but 

inevitablyy assimilate into the host society. This process is considered one-sided: the migrant is 

expectedd to shed off his/her strange ways and integrate into the dominant culture ~ if not in the first 

generation,, then in the second. Conversely, public expressions of the migrant's cultural Otherness 

(e.g.. ethnic-based associations) are considered problematic, serving as an obstacle to integration. 

Spatiall  manifestations of difference and segregation in general are regarded as problems that must be 

overcome. . 

Assimilationistt policy is meant to help the individual migrant integrate into the dominant host 

society,, while minimizing the ethnic dimension. Needs are calculated and services provided 

(scholasticc aid, public housing, neighbourhood renewal) according to general socio-economic criteria 

thatt disregard ethnic background and ignore any special problems (or potential) stemming from the 

migrants'' Otherness. Often it is difficult to identify Assimiliationist-type policies toward 

migrants/minorities,, since one characteristic of such policies is to deliberately ignore the ethnic 
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factor.. Indeed, the absence of any ethnically-based definition of the target population (which is 

consideredd to be stigmatising) is a characteristic mechanism of Assimilationist policy (Paris). 

Assimilationistt policies in the Juridical-political domain encourage the civic incorporation of 

migrantss while discouraging their mobilisation on an ethnic basis (Lille , La Courneuve). Socio-

economicc policies encourage integration into the labour market (e.g. vocational training projects) but 

ignoree any ethnic factors. The exception to this is in migrant-targeted education policies, since 

fluencyy in the national language is considered a key factor in the integration process (Paris, 

Barcelona)4.. In its spatial policies (e.g. zoning plans), the municipality wil l try to minimize public 

manifestationss of Otherness such as mosques5 and discourage ethnic concentration through dispersal 

policiess (Antwerp, Berlin, Brussels) or more implicitly , through policies encouraging gentrification 

orr redevelopment in areas with an ethnic concentration (Brussels, Paris). Despite the universalist 

rhetoric,, territorial policies may be identified as de facto 'migrant policies' in terms of their selective 

effectt on the migrant/minority population in those areas. 

Thee 'Pluralist '  attitud e assumes not only the permanence of the migrant presence, but also 

acceptss their Otherness as a permanent feature in the city. Integration of ethnic minorities is now 

consideredd a process of mutual adjustment involving the host society as well as the newcomers. 

Indeed,, the municipality may try to minimise the dominant 'national culture', emphasising instead a 

locall  culture of urban cosmopolitanism. Sensitivity to particular needs and problems arising from the 

migrants'' cultural Otherness characterizes the Pluralist attitude. In addition, the positive potential of 

thiss Otherness is recognised, and is expected to enrich the local host culture and economy in the long 

term.. Thus, the 'salad bowl' metaphor replaces the assimilationist 'melting pot', with labour migrants 

andd their descendants becoming another colourful ingredient in the multicultural mix. 

Pluralistt  policies deliberately focus on ethnicity as a vital factor in the integration process. 

Policiess range from support for minority religious and cultural practices, to promotion of ethnic 

entrepreneurship,, to pro-active encouragement of ethnic organizations. Pluralist policies often apply 

aa community-based approach, regarding ethnic-based empowerment as a vehicle rather than an 

obstaclee in the integration process. But while stressing sensitivity to Otherness, these policies tend to 

lumpp together people in the same 'ethnic category', overlooking individual differences such as 

genderr and educational background. Pluralist communication policies also target the host society, 

propagatingg the acceptance of difference and presenting ethnic Otherness as a positive potential for 

thee city.6 

Inn the Juridical-political domain, pluralist policies promoting migrant participation are explicitly 

communitarian,, as in the case of Amsterdam, which established no less than five advisory councils 

alongg ethnic lines. Socio-economic policies may also be set up on an ethnic basis, e.g. Sheffield's 

44 In Barcelona, migrants are taught in Catalan rather than Spanish in the expectation that they will assimilate into the 
Catalann culture. 
55 See Gale and Naylor 2002 on policies toward mosques in England; see Rath et al. 2001 for a comparative analysis of 
policiess in Rotterdam and Utrecht. 
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literacyy programmes, and Birmingham's 'Employment and Resource Centres' run by and for 

differentt ethnic communities. 'Cultural sensitivity' is promoted within the municipality and in the 

provisionn of local services through special units set up for this purpose as well as ethnic monitoring.7 

Inn the Cultural-religious domain, the municipality wil l support religious institutions which are 

regardedd as instruments of integration (Rotterdam's subsidisation of mosque organizations, 1980s-

90s).. In the Spatial domain, urban renewal policies wil l be sensitive to preserving the ethnic 

characterr of neighbourhoods.8 

3.. Policy domains and issue areas 

Thee second dimension is meant to arrange the hundreds of policies that may potentially be 

includedd in our definition of'local migrant policies', by grouping them into policy domains, which 

aree subdivided into issue areas. The elaboration of policy reactions by domain is important, 

allowingg for the possibility that a city may have, for example, Assimilationist-type policies in one 

domainn but Pluralist policies in another domain. This is vital in multi-city comparisons, since 

differentt cities may focus on different policy domains in their response, or the same city in different 

periods.. The division of domains and issue areas proposed here is not meant to be exhaustive nor is 

itt the only way in which policies can be ordered. Rather, the rows in Table 4.1 present one possible 

formatt for differentiating between different areas of local migrant policy." 

Thee Juridical-Political domain addresses the civic incorporation of migrants/ethnic minorities. 

Althoughh the distinction between municipalities with a significant proportion of enfranchised 

migrants/minoritiess (e.g. in the U.K.) and those with a largely non-enfranchised migrant population 

(e.g.. in Italy) is important, many local policies apply in both cases. Migrant policies in this domain 

cann be divided into three issue areas. The first relates to migrants' civic status. Although usually a 

nationall  policy matter, this can become a local policy matter when it is partly delegated (e.g. in 

Switzerland,, the Netherlands and Germany) to local authorities, who can speed up or slow down 

naturalisationn and regularisation procedures.12 The right to participate in local referenda, etc. may 

66 Vertovec (1996) describes Berlin's promotional 'multikulti' policy in the 1990s for "changing public mentality 
(Mentalitatsveranderung)";(Mentalitatsveranderung)"; Friedmann and Lehrer (1997) describe such an attempt in Frankfurt in the early 1990s. 

Forr example. Birmingham and Amsterdam both pursued policies to sensitize employees to ethnic diversity. In both 
cities,, ethnic monitoring is used to measure the progress of policy aimed at increasing the proportion of ethnic-origin 
municipall  employees. 
88 For example, Utrecht's development scheme for the Lombok district deliberately involved the area's ethnic-
entrepreneurss to prevent their dispersion (HLAINE 1996). 
99 I am indebted to Rinus Penninx for suggesting this scheme. The inclusion of a Spatial domain, suggested by Sako 
Musterd,, is explained below. 
100 This was pointed out by Vermeulen (1997) in regard to national-level policies (see Chapter 3, section 2). 
1'' The issue areas are based on the findings of the literature survey. For clarity, each issue area is assigned to only one 
domain,, although some could be placed in more than one domain. For example, 'school policies' appears in the Socio-
economicc domain but could also appear in the Cultural-religious domain (e.g. Birmingham's school policies relating to 
religiouss practices) or the Spatial domain (e.g. school desegregation policy). 
""  Berlin, for example, has adopted a naturalisation policy which now accounts for nearly a quarter of all discretionary 

naturalisationss in Germany (Haussermann 1998). 
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alsoo be left to municipal discretion.1 Other policies in this area range from providing information to 

migrantss on their civic rights (Rome, Tel Aviv) , to actively encouraging them to vote (Amsterdam, 

Stockholm). . 

Thee second issue area regards consultative structures, which often substitute or supplement 

formall  voting rights. Dozens of local authorities across Europe have experimented with migrant 

'advisoryy councils' and other consultative forms, with varying degrees of success.14 Another crucial 

areaa is the local authority's relation towards migrant organizations and mobilisation. Policies can 

rangee from support for migrant organizations as a means of empowerment, to cooptation or 

exclusionn of these organisations as a means of control. 

Thee Socio-Economic domain comprises a large number of issue areas, including newcomer 

receptionn services, education, welfare services, labour market policies, etc. German cities, for 

example,, have focused on labour market integration, while Dutch cities have focused on political 

participationn and social services. Many cities with a significant migrant population provide reception 

andd orientation services. These may be part of a national reception policy (Paris) or a local initiative 

(Tell  Aviv) , and may range from minimal 'office hours' services to comprehensive programmes, 

includingg short-term lodgings (Rome). 

Sociall  (welfare) services are an issue area where the local authority has a wide choice of policies. 

Thesee may include developing specific services or programmes for migrants (projects for migrant 

youthh or women, etc.), or adapting general services (health, welfare) to migrant needs. Adaptation of 

locall  services ranges from providing translated material to the use of'cultural mediators' (Rome).16 

Providingg services to migrants as part of the general population rather than preferentially is also a 

policyy option (Brussels, Oeiras), as is delegation of some services to civic (including migrant) 

organizationss (Amsterdam, Rome). Policies to strengthen migrant participation in the labour market 

mayy include vocational training, language instruction, support for migrant entrepreneurs, monitoring 

discriminationn in the labour market, and affirmative hiring policies within the municipality. 

AA crucial issue area in cities with second-generation migrants is education.17 While this policy 

areaa is often dominated by the state, local authorities still have considerable leverage (even where 

schooll  directors and teachers are not formally municipal employees). Local policies may include 

allocatingg extra resources to schools with a high proportion of migrant pupils, attempts at school 

l?? For example, some cities in Italy (Turin, Bologna) have extended this right to non-citizen migrants while others have 
not.. Since the European Commission Directive of 1994 local voting rights have gradually been extended to all foreign 
residentss with EU citizenship. 
144 See Anderson (1990) for a classificationn of consultative structures for migrants. For a (not very positive) evaluation of 
migrantt advisory councils in various cities, see ELAINE 1997b . 
155 Delegating the provision of local services to migrant organizations is another policy option with political implications. 
Forr comparative analyses of local policies toward migrant political mobilization, see Ireland 1994, Blommaert and 
Martinielloo 1996, Garbaye 2000, Bousetta 2001, Koopmans and Berger 2003. 
166 Persons of the same/similar ethnic origin as the target population, but with veterancy in the host society that allows 
themm to act as translators and cultural interpreters. Often, cultural mediators are formally trained and accredited in this 
position. . 
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desegregation,, support for extra-curricular projects (e.g. tutoring in the home-language), etc. 

Conversely,, local education policies may disregard the ethnic element. 

Finally,, policing and security may be a local policy area in cities with a municipal police force. 

Municipall  police may then serve as agents of social change (Stuttgart, Leicester) or as agents of 

controll  toward migrant residents.!X 

Thee Cultural-Religious domain includes those policies specifically relating to the cultural 

Othernesss of the migrants. Local authorities" relations toward religious institutions and practices 

(mosques,, halal butchers, ethnic festivals), as well as their relation to religious schools, range from 

neglectt to support to discouragement.i y Religious instruction/practices in local schools may play an 

importantt role in this domain. For example, Birmingham's city council established a joint working 

committeee with religious organizations to settle matters such as prayer facilities, Muslim dress and 

diet,, and curriculum changes in schools. Another issue area involves sensitizing the host society to 

culturall  differences. Communication policies aim to sensitize the general public to ethnic diversity 

(orr within institutions, including the municipality itself), using measures such as employee seminars, 

mediaa campaigns, cultural manifestations and permanent (multi-)cultural centres. Communication 

policiess can emphasise different messages: anti-discrimination, anti-racism, multiculturalism, or 

assimilation. . 

Lastly,, certain issue areas with strong spatial implications can be grouped into a Spatial domain. 

Housingg policies, whether migrant-targeted (e.g. guestworker hostels) or general (social housing 

policy,, renovation policies, etc.) may be considered 'migrant policies' when they significantly affect 

migrantss at the local level. Local housing policies are especially influential where a significant 

percentagee of the housing stock is controlled by the municipality, either directly (e.g. in the U.K.) or 

indirectlyy (e.g. in the Netherlands). Overlapping with housing policies is the issue area of urban 

developmentt and renewal. Although normally not targeting migrants explicitly, urban development/ 

renewall  policies may be regarded as migrant policies if they significantly affect the local migrant 

population.. This includes explicit or implicit policies to disperse migrant enclaves (housing quotas in 

Berlinn until 1990, urban renewal policies in Brussels), as well as urban renewal that protects local 

residentss (Amsterdam. Stockholm).2" School desegregation policies are another form of dispersal 

attemptedd by some cities. 

Seee DIECEC (1996) for a comparison of national and local policies on inlercultural education. See Mazzella (1996: 
chapterr 5) for an analysis of school policy in a migrant/minority neighbourhood in Marseille. On the role of the school in 
thee integration process, cf. Schnapper 1994. 
IXX In the four case studies in this book, policing and security was not a significant policy issue area in regard to migrants. 
Forr a comparison of local policing policies in American and French cities, see Body-Gendrol 2001. 
199 In their comparative study on policies toward Islam (focusing on Rotterdam. Utrecht. Bradford and Brussels), Rath et 
al.. (1999: 10) observe: '*[i]nstitutions can react in three different ways to the presence of Islam, its adherents and their 
claims:: they can actively promote or support the formation of new Muslim institutions; they can be passive and adopt a 
moree or less neutra! attitude; or they can actively oppose the development of new institutions, for instance by the literal 
applicationn of regulations, and by delays in putting them into force, or by laying down new restrictions." 

Forr example, Kesteloot & Cortie (1998) compare urban development policies in Amsterdam and Brussels. The former 
aimedd for a population mix through subsidized public and private rentals in the central city as well as outlying 
neighbourhoods,, while the latter favoured home ownership over tenants and office development in the central city. This 
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Thee Spatial domain also includes the issue of symbolic uses of space such as mosque buildings. 

Heree again cities have adopted very different policies, from discouraging or limiting physical 

manifestationss of Otherness (withholding building permits, limiting minaret height, etc.), to 

providingg financial support.21 Even the use of public spaces such as parks or shopping malls by 

migrants,, if perceived by native residents as an 'invasion of territory', may turn into a policy matter 

thatt the municipality can address in various ways."" 

44 Integrated typology of local migrant policies 

Combiningg these two dimensions produces a typology space or classification system of actual or 

potentiall  local migrant policies. The cells of this matrix can now be filled in, with each cell 

representingg how a specific policy phase is expressed in a specific issue area (Table 4.2, below). 

Followingg one policy type (column), we can see how it is expressed across different issue areas. 

Followingg one issue area (row), we can see how policies wil l change according to the different types 

(orr phases). The policies appearing in Table 4.2 are a mix of inductive and deductive reasoning. 

Somee are based on actual policies found in the literature survey and classified according to the 

scheme,, others are deduced directly from the typology as 'potential policies' that may or may not 

actuallyy exist. 

Thee typology can be used as an analytical framework for in-depth research of a city's migrant 

policies.. This framework allows us to identify the various local migrant policies in a city, arrange 

themm by domains and issue areas, and classify them according to the ideal types described above. We 

cann then follow changes over time from one type/phase to another, identifying a trajectory of policy 

responsess in the city (e.g. from Non-policy to Assimilationist to Pluralist policy). A policy response 

trajectoryy may be identified across several domains or only in certain policy areas (e.g. the shift to 

Pluralistt policies may occur in the Socio-economic and Cultural-religious domains, while policies in 

otherr domains remain 'Assimilationist'). 

Iff  we identify the phases of actual migrant settlement (e.g. when family reunification occurs in a 

significantt proportion of the migrant population this signals a shift from a guestworker phase to 

permanentt settlement), we can then follow the degree of fit between the trajectory of migrant 

settlementt and the trajectory of policy responses in the city.23 This can be repeated for different cities 

too determine if there are typical or common trajectories of local policy responses to migrant 

settlement,, and to compare the degree of fit  between migrant settlement phases and policy responses 

inn different cities (see Chapter 10). 

createdd very different situations for migrants in these cities, not only in housing but also in terms of social, economic and 
spatiall  segregation. 
211 Rath etal 2001. 
: :: Cf. Sibley 1995. For example, see Body-Gendrot (2001) on the policy adopted in Marseille to involve youth in the 
planningg and construction of a new shopping mall in an overwhelmingly minority-inhabited area, with the aim of 
preventingg vandalism. 
~_11 Determining the Fit between the policy type and the actual migration phase requires in-depth knowledge of the local 
context.. This is not easy, but not impossible, as demonstrated in the case studies. 
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Ass with every classification system, this typology is subject to various qualifications. Table 4.2 

doess not present an accurate description of a particular situation, but an analytical framework that 

cann be applied to different cities and policies, to better understand them as a whole. The policy types 

proposedd here are ideals, and no city is expected to conform to one type across all the issue areas. As 

notedd in Chapter 3, local authorities are not unitary agents and may (indeed, often do) pursue 

differentt types of policies concurrently. However, it should be possible to identify prevailing 

municipall  attitudes and policy types in a city over a given period (another city may be characterized 

byy a mix of policy types across different domains). Such a framework may also suggest which 

domainss or policy areas tend to dominate municipal policy responses to the presence of labour 

migrantss in a given period. 

Itt is important to note that the order of the policy types in Table 4.2 does not represent a fixed 

trajectoryy of policy responses. Although the policy types can represent a development over time (i.e. 

phases),, they do not necessarily represent a development from exclusionary to inclusionary 

responses.. In other words, this typology is not meant as a normative framework. If some judgement 

cann be made of actual policies using this typology, it should be based on the fit between the policy 

typee and the actual phase of migration. Thus, Guestworker-type policies may be appropriate when 

thee migrant presence is indeed of a temporary, guestworker character. If this develops into a phase of 

permanentt settlement but local policies remain 'stuck' in the Guestworker phase, then they are 

problematic. . 

Thiss classification scheme can be used as a framework to follow one city's policy reactions over 

time,, or to compare the policy reactions of different cities across various domains and issue areas. It 

iss not meant as a formula into which we can plug in a policy or city and summarily draw 

conclusions.. Instead, the typology can be used to reach preliminary conclusions about the prevailing 

attitudess and policy aims in the city (or cities) under study, by identifying what policy types 

appeared,, at what time, and in what domains. Having mapped out the 'what and when', we can then 

focuss on the 'hows and whys' using a case study approach. The typology is thus meant to 

complement,, and not replace, the in-depth approach that has characterized much of the local-level 

researchh up to now. This is what wil l be tested in the following chapters. 
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Home-languagee classes (Berl in), 
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PARTT TWO 

5.. The case studie s 

1.. Aims 

Thee four case studies presented in the following chapters are meant to test the analytical 

frameworkk proposed in the first part of this book. First, the case studies test the robustness of the 

typologytypology as an analytical tool for understanding the development of local policy reactions to 

migrantmigrant settlement in a given city. In other words, they demonstrate to what extent the division 

intoo policy domains and issue areas on one hand, and policy types/phases on the other, helps to 

organizee and translate the empirical findings in each city into more abstract notions that go 

beyondd the specificity of that case. They also explore the usefulness of the typology as a 

frameworkk for translating empirical findings from a particular case into general policy types or 

phasess and their development over time (policy trajectories). The case study chapters thus contain 

aa 'thick description' of local migrant policies and their development over time in a particular city, 

withh its particular historical context (the body of each chapter), followed by a summary section 

thatt identifies the policy types and the trajectory of policy development in that city. 

Second,, the case studies serve to determine the usefulness of the typology as a framework for 

comparativecomparative analysis based on in-depth research. The last section in each case study chapter 

demonstratess how a large mass of details can be summarised in a comparable way, using the 

frameworkk (policy domains/issue areas, and policy phases). The actual comparison is discussed 

inn Chapter 10. 

Att another level, the case studies are meant to test the relevance of the host-stranger relations 

modelmodel to understanding local policy responses to labour migrants. For this reason each case 

studyy focuses on the relations between changes in local authority attitudes toward labour migrants 

andd changes in local migrant policies. As noted in Chapter 2, this is not a simple causal 

relationship.. Instead, the case study chapters illustrate and highlight the links between host-

strangerr relations and local policymaking that are proposed in a more general form in Chapter 2: 

howw labour migrants are perceived and therefore defined by the local authority, how previous 

perceptionss (of other types of strangers) affect local policy responses, etc. 

Finally,, the case studies are meant to contribute to the existing knowledge on local migrant 

policies,policies, by showing how four different cities (two 'new immigration' and two 'veteran*  cities) 

havee reacted to labour migrant settlement over time. 

2.. The choice of cities 

Too test the typology, a multiple case study approach was adopted in which four cities were 

chosen,, one case to illustrate each policy type: Rome (Non-policy), Tel Aviv (Guestworker), 
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Pariss (Assimilationist) and Amsterdam (Pluralist) policy. Clearly, a larger sample would be 

preferable,, for example, two cities per country would allow us to better understand the relation 

betweenn the national context and local variations in migrant policy. But effective case study 

researchh demands a thick narrative description of each relevant example, and constraints of time 

andd resources limited the sample to one case for each 'type' identified in the typology. 

Tablee 5.1 The case study cities 

Municipall  population 
(metropolitann pop.) 

Rankk in national urban 
hierarchy y 
Typee of local 
government t 
Registeredd foreign resids. 
(( % of municipal pop.) 

Totall  migrant/ethnic 
minorityy population 

(%% of municipal pop.) 
percentt of migrants/ 
minoritiess from 
non-OECDD countries 
Largestt migrant/minority 
groups s 

Beginningss of main 
labourr immigration 

ROME E 

2.656.000 0 
(3.855 million) 

1-2 2 

Mayor-led d 

169.064 4 
(6.44 %) 

Estimatedd between 
200,0000 - 260.000 
labourr migrants / 
foreignn residents 
(7.55 - 9.8 %) 

>90%. . 

Filippines.. Romania, 
Poland.. Bangladesh. 
Albania.. Peru. India 

1980s s 

TELL AVIV 

359,000 0 
2.544 million 

1 1 

Mayor-led d 

n.a. . 

Estimatedd between 
30.0000 - 60.000 
"foreignn workers" 

(8-17%) ) 

>95% % 

Philippines.. Romania, 
Thailand,, Poland. 
Ukraine,, Ghana. 
Nigeria.. Colombia 
latee 1980s 

PARIS S 

2.126,000 0 
(ca.. 10 million) 

1 1 

Mayor-ledd (since 
1977) ) 
308.266 6 
(14.5%) ) 

Estimated d 
872.000 0 
ethnicc minorities 

(411 %) 

n.a. . 

Portugal,, Algeria, 
Morocco,, Tunisia. 
Spain,, China. 

1950s s 

AMSTERDAM M 

735.000 0 
(1.33 million) 

1 1 

Council-led d 

n.a. . 

Official l 
340.000 0 
"ethnicc minorities" 

(46%) ) 

811 % 

Suriname,, Morocco. 
Turkey,, Indonesia. 
Germany,, Antilles. 
Ghana.. UK 
1960s s 

++ For elaboration on the different estimates see in Chapters 6-9. 

Sources::  Rome - see Chapter 6; Tel Aviv - see Chapter 7; Paris - see Chapter 8; Amsterdam -
seee Chapter 9. 

Thee four case study cities were chosen out of the larger sample of the literature survey 

(Appendixx 1). The latter helped to identify which cities appeared to be representative of which 

policyy types (at least over a certain period of time). The case study cities had to be sufficiently 

different,, in terms of representing one of the four types, yet sufficiently similar in other respects 

too make them comparable. Regarding their comparability, two considerations were foremost. 

Thee first is the nature of migrant settlement in the city. To be comparable, all the cities must 

havee experienced a minimal period of settlement by labour migrants. A city that experienced 

immigrationn of another type (e.g. repatriates who are defined by the host society as a different 

kindd of stranger) would not fit the purpose of this study, since we would be comparing between 
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twoo different types of stranger (and therefore, of host-stranger relations), rather than different 

responsess to the same type of stranger (see Chapter 2). Thus, for example, Tel Aviv could not 

havee served as a case study in this book prior to the arrival of non-Jewish labour migrants in the 

1990s,, despite its previous decades of Jewish immigration. This has less to do with any objective 

differencess between non-Jewish labour migrants who arrived in the past decade and previous 

Jewishh immigration (some of it economically motivated). Rather, the Jewish immigrants are 

regardedd by the host society as repatriates to be incorporated into their old-new 'homeland* (for 

whichh a comprehensive "immigrant absorption" system exists), while the non-Jewish immigrants 

aree regarded as temporary 'foreign workers'. This makes Tel Aviv's response to the arrival of the 

latterr comparable to other cities' reactions to labour immigrants. The same reasoning applies to 

thee other case studies. Thus, the response to 'repatriated' immigrants from the former Dutch East 

Indiess is only a contextual variable in the Amsterdam case study, which focuses on policies 

towardd labour migrants from the 1960s onward. 

Thee character and size of the migrant population was also a factor in selection of the case 

studyy cities. All the cases relate to the settlement of a significant labour migrant population (as 

definedd in Chapter 3), i.e. composed largely of newcomers from less developed countries. The 

currentt size of the migrant population varies, reflecting the different city sizes and immigration 

phases.. In Rome and Tel Aviv, where substantial labour migration is recent (around a decade), 

thiss population is estimated at around 10 percent. Its ethnic composition and other characteristics 

aree similar in both cities, reflecting the nature of the "new migration" (Chapter 3, above): extreme 

diversityy with new labour emigration regions such as south-east Asia and the former Soviet bloc 

welll  represented, together with migrants from Africa and Latin America, etc. In Paris and 

Amsterdam,, the total migrant/minority population is estimated at around 40% of the total 

population.. In these 'veteran' cities the lines blur between classic labour migrants (including 

second-- and third-generation children of foreign workers from the 1950s-60s from southern 

Europe,, Turkey and the southern Mediterranean basin), post-colonial migrants, and the new 

labourr migrants of the 1980s-90s. But what makes these case studies comparable is that in all 

fourr cities the labour migrant presence became at some point significant in the eyes of the local 

authority. authority. 

Thee second consideration relates to the character of the cities as autonomous and unitary 

players.players. The cases all involve large metropolises, each governed by one municipal authority. 

Althoughh the city's absolute size is important, it is the relative size (the city's position in the 

nationall  urban hierarchy in terms of size, economic activity and political importance) that 

determiness the comparability of the cases. While Tel Aviv and Amsterdam are much smaller than 

Pariss and Rome in terms of population, all four cities are at the top of the national urban 

hierarchy.11 The cities are also comparable in administrative and financial autonomy, i.e. in their 

11 Regarding the smaller cases: Tel Aviv's official population belies its 'real' size. As Israel's economic and 
demographicc centre, the city of Tel Aviv is the core of the Tel Aviv Metropolitan Area which contains 42 per cent of 
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capabilityy and wil l to enact local migrant policy.2 In varying degrees, Tel Aviv , Rome, 

Amsterdamm and Paris all display "secondary world city" characteristics in terms of their 

connectionss to larger international economic systems, including their function in the global 

labourr immigration scheme (Friedmann 1986, Keil 1998). 

Finally,, the question of comparability between the four cases in terms of the national context 

(thee 'migration regime' in each country) is addressed. The different national migration regimes 

aree partly due to the condition that each case represent a different type of host-stranger 

relationship.. But while they differ in many aspects the national context in all four cases is 

comparable,, in that the four municipalities operate within some form of advanced capitalist, 

European-stylee democratic regimes.3 

Ann analogy to the different-yet-comparable features of the four local authorities may be found 

inn their City Halls: reflecting very different architectural styles and building histories, all four 

Municipalityy buildings nevertheless perform the same function (Box 5.1). 

Practicall  considerations also played a significant role in the choice of cities. Given the 

limitationss of time, the feasibility of completing the field research in each city was a crucial 

factor.. In choosing the case study cities from the larger set of the literature survey, I took into 

accountt the existing research on local migrant policies in that city, prior connections that would 

facilitatee my research there, and the language.4 

Thee four case study cities were chosen as follows. Based on the survey findings, as well as 

preliminaryy knowledge regarding Tel Aviv and Amsterdam, those two cities were chosen to 

representt the Guestworker and Pluralist policy types. My prior research on Tel Aviv 5 and 

previouss work within the municipality (providing privileged access to documents and relevant 

players)) made that city an obvious choice to represent the Guestworker type (especially as other 

candidatess for this type were in German-speaking countries). Amsterdam, as the home base of the 

project6,, was both appropriate and feasible as the case study for a Pluralist policy. Rome was 

chosenn over other candidates after an exploratory visit (May 2001) confirmed the feasibility of 

thatt city as a case study for Non-policy. 

Israel'ss population. Similarly, Amsterdam's position in the Randstad 'enlarges' the city beyond its municipal 
population. . 
-- In the case of Rome, the limited capabilities of the municipality are one of the characteristics that make this a case 
studyy for Non-policy. In the case of Paris, the limited autonomy of the municipality before 1977 did nol prevent the 
developmentt of Parisian migrant policies, as will be argued in Chapter 8. 
11 What is important here is the comparability of city-Slate relations in the four cases. Despite the 'non-European' 
circumstancess of the Israeli context. Tel Aviv is comparable to Western European cities in regard to local policy 
responsesresponses toward labour migrants, as argued in Chapter 7. 
44 In addition to Hebrew (my mother tongue) for the Tel Aviv case, my French and Italian were sufficient to conduct 
thee research in Paris and Rome. Amsterdam qualified since interviews could be conducted in English and there was 
considerablee material available in English. In the first year of the project I learned sufficient Dutch to read original 
documents. . 
ff Alexander 1999a, 1999b, 2001. 
66 The PhD was conducted at the Amsterdam study centre for the Metropolitan Environment (AME). University of 
Amsterdam. . 
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Boxx 5.1 City Halls: different piles, different styles 

Thee different styles of local government in the four case study cities are nicely 
demonstratedd in the architecture of the city halls of Rome, Tel Aviv, Paris and 
Amsterdam.. While the architectural analogy should not be taken too far, it does 
givee food for thought on the different styles of local governance. 

Rome'ss municipality is scattered haphazardly in buildings throughout the city 
whilee retaining its largely symbolic seat on the Capitoline Hill . The 12 century 
PalazzoPalazzo Senatorio is perhaps the most architecturally prestigious City Hall in the 
world:: foundations on the Temple of Jupiter Maximus, Renaissance facelift by 
dellaa Porta and Rainaldi, overlooking the piazza designed by Michelangelo! But it 
iss largely a facade serving a mostly symbolic function; the real administration of 
thee city goes on in more banal settings. 

Tell  Aviv's Iria is an ugly modernist 12-story building towering over an equally 
uglyy modernist plaza. The building appears to radiate bureaucratic invincibility, 
butt at closer look its somewhat deteriorated condition reflects a more mundane 
reality.. Following the assassination of Yizhak Rabin in 1995 on its steps, the Iria 
acquiredd a refreshingly democratic appearance as its base was covered by pro-
democracyy graffiti and pictures. This was eventually removed and replaced by 
institutionall  substitutes that commemorate the event, but remind the public that 
theyy are not the final arbiters of what goes on in the building. 

Paris'ss Hotel de Ville, an enormous 19th century neo-Renaissance-style building, 
expressess centralised power and inaccessible grandeur in the best French fashion. 
Thee Hotel de Vill e has localised the history of its country as perhaps no other city 
halll  in the world. Paris's previous city hall at this site witnessed the effective 
dethroningg of Louis XVI , the capture of Robespierre (ending the Terror) and the 
establishmentt of modern municipal administration in France by Napoleon in 1808. 
Thee current building was constructed under Baron Haussmann on the site and in 
thee style of the city hall which was burnt down by the Communards in 1871. 
Mayorr Chirac used it as his base to democratically capture the Presidency in 1995. 

Amsterdam'ss postmodernist Stadhuis was designed as a "city hall for the people". 
Itss ground-level conference rooms with glass walls face the city's flea-market, so 
thatt passers-by can see committee meetings as they scavenge for old clothes or 
comee to the local Postbank. Unlike the policymakers in the city halls of Rome, 
Pariss and Tel Aviv, who sit in top floors with a god-like view of their city, 
Amsterdam'ss stadhuis confronts local policymakers with a background of real 
peoplee from all walks of life. 
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Thee selection of Paris for the Assimilationist type was to some extent a matter of eliminating 

thee other candidates. The choice of a French city to represent the Assimilationist type was 

obvious,, as France represents the prototypical Assimilationist-style immigration regime 

(Brubakerr 1992, Castles 1995). Of the French cities covered in the literature survey, only Paris 

andd Marseille were comparable in terms of size and national ranking to the other case study 

cities.77 Preliminary research in Marseille (May 2002) revealed two main problems regarding that 

cityy as a case study for Assimilationist-type policies. First, Marseille is considered atypical for a 

Frenchh city, in that it has a tradition of ethnically-oriented clientalist politics toward various 

migrantt groups.8 Secondly, the city's local migrant policies had just been described and analysed 

inn similar terms elsewhere (Moore 2001). Paris, au contraire, is a surprisingly unresearched city 

inn regard to local migrant politics and presented an interesting challenge.9 

3.. Conduct of the case studies 

Thee field research for the case studies was carried out between the spring of 2001 and the 

winterr of 2002. Taking into account the limited amount of time for each case (about four 

months),, the research strategy was based on making maximum use of existing research, e.g. 

studiess carried out on policies in a specific issue area. However, extant research and analysis that 

specificallyy dealt with local migrant policies was quite limited. For many issue areas it was non-

existent. . 

Thee secondary analysis of existing material was then supplemented by interviews and 

collectionn of primary material. Interviews were conducted with local scholars, municipal officials 

att the professional and political levels, and representatives of relevant NGOs and migrant 

activistss (see Appendix 2 for methodology and list of the interviews). 

 This research process was repeated in each city, following the protocol 

below: : 

 Collection and analysis of secondary material on migrant policies and on 

thee local and national context; 

 Interviews with local scholars; 

 Interviews with municipal officials at the professional level; 

 Analysis of primary written material (policy papers, draft reports, memos, 

etc.),, obtained from academic and municipal sources; 

 Interviews with municipal officials at the political level; 

 Interviews with representatives of civic organizations including migrants, 

andd others (e.g. journalists); 

77 Just in terms of size, Marseille. Lyon. Toulouse and Nice are comparable (800.000, 453.000. 398,000 and 346.000, 
respectively),, but in terms of national ranking only Marseille and Lyon can be considered comparable to the other 
casee study cities. Lyon however was not covered in the literature survey due to the scarcity of material on local 
migrantt policies found for that city. 
**  Personal communications with Sylvie Mazzella. Marcel Maussen and Cesare Mattina (Marseille, May 2002). 
''''  Thanks to Patrick Simon for raising this challenge! 
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 Summarisation in 'State and City Profiles'. 

Duringg the field work the written and verbal material was summarized in a City Profile, 

expandingg on those begun in the literature survey (see Appendix 1). This summary Profile 

(togetherr with the transcripts of my interviews) provided the empirical base for the descriptive 

partt of the case studies. 

4.. Structure of the case studies 
Thee four case studies presented here cannot compete in depth and breadth with case studies 

conductedd over longer periods of time by local experts. The brief period allocated to each case 

study,, compounded by my relative unfamiliarity with the city (with the exception of Tel Aviv) 

necessarilyy limited the scope of the research.10 In reading these case studies, it is important to 

rememberr that they do not claim to provide exhaustive descriptions, analyses or evaluations of 

eachh city's policy reactions toward labour migrants. Neither do they provide a detailed follow-up 

onn the implementation of these policies. To do justice to such a task would demand a book-length 

studyy for each case. Indeed it is hoped that the gaps in the case studies presented in the following 

chapterss will stimulate further research on those cities. 

Thee primary purpose of the case study chapters is to serve as a testing ground for the proposed 

model,, as a useful analytical framework. To this end, the case study chapters are structured in a 

similarr fashion, to maximise their comparative value. Nevertheless, the particularities of each city 

ledd to variations in the structure and focus of each chapter as well. Thus, the description of Non-

policyy in the Rome chapter is the shortest in regard to the type this case study represents (due to 

thee scarcity of material on that period, which in itself characterises Non-policy), while the 

followingg phase (1993-2002) receives more attention. In contrast, the Tel Aviv chapter provides 

thee most detailed view on the policymaking process and how attitudes changed within the local 

authority,, based on my familiarity with the city and 'insider's view' of the municipality (see 

Preface). . 

Thee particularities of the Paris case (the predominance of urban/territorial policy in social 

policymaking;; the special relation between that city and the State; the absence of explicit migrant 

policies)) resulted in a different structure for Chapter 9. The Paris chapter therefore begins, rather 

thann ends, with the Spatial domain, while the other domains are considerably abbreviated. The 

Frenchh chapter also goes back much farther in time to present local policies as part of an historic 

host-strangerr relationship that is not limited to labour migrants, but has significantly affected 

them.. Of the four chapters, the Amsterdam case study covers the most policy phases across the 

mostt issue areas. This is due to the longevity and comprehensiveness of local migrant policy in 

thatt city, and its relatively comprehensive documentation, in comparison with the other cities. 

Finally,, all the chapters devote significant attention to the city's latest phase in local policymaking 

towardd migrants. The 'integration policies' initiated by new local administrations in the past 

1,11 For example, I was not able to conduct a systematic review of the local media, which could have served as a 
valuablee supplement for following the changes in local policies and attitudes toward migrants. 
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decadee depart (sometimes radically) from previous policy. These new policy phases began in 

Romee in 1993, Amsterdam in 1994. Tel Aviv in 1999 and Paris in 2001. While not always fitting 

onee of the ideal types which each case was intended to represent, they are no less important in 

demonstratingg the use of the analytical framework, as well as pointing to future developments in 

locall  policy responses to ethnic diversity (see Chapter 10). 
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6.. Rome 

1.. Introductio n 
Romee presents an interesting example of a city's transition from a typical Non-policy 

responsee to a policy that aspires to integrate a permanent migrant presence into a "multiethnic 

city""  -- at least in theory. Much of the migrant presence in Rome in the 1970s and 1980s can 

bee characterised as Transient. However, during the 1990s the migrant population in Rome 

nearlyy doubled and clear signs of settlement appeared. Today there are an estimated 200 -

260,0000 foreign non-EU residents in Rome (around 8-9 percent of the city population), most 

off  whom can be defined as "labour migrants". 

Untill  the early 1990s the municipality of Rome ignored the growing migrant population in 

thee city. In 1993 City Hall adopted a new integration strategy, based on the outsourcing of 

nearlyy all migrant services to Third Sector entities2: Catholic and lay organisations, unions, 

migrantt associations, etc. The Municipality remains directly responsible for coordination and 

partiall  Financing of these specialised services, as well as making its own services available to 

foreignn residents. The espoused policy aims at the full integration of migrants while allowing 

themm to retain their cultural characteristics. 

However,, the findings of the case study raise questions regarding this delegation strategy: 

iss it the most efficient way of integrating migrants, in a city where civic (non-state) 

organisationss are more experienced and efficient than the public sector? Or, is it a variation of 

thee previous Non-policy, when the Municipality avoided dealing directly with migrant needs 

exceptt in emergencies? The following sections address this question, using the typology 

proposedd in Chapter 4 as an analytic framework. Sections 2 and 3 summarise the national and 

locall  contexts, respectively, for the development of local policy toward migrants in Rome. 

Sectionn 4 describes this process, identifying two main phases of host-stranger relations and 

policyy responses, separated by a brief transitional phase at the beginning of the 1990s. The 

subdivisionn into policy domains and issue areas is only used in subsection 4.3, which 

describess the Rome's new policy, after 1993. Section 5 summarises the findings of the case 

studyy and addresses the question raised above. 

2.. The national context 

2.11 Immigratio n to Italy 
Withinn Europe, Italy is considered the first among a group of new immigration countries 

thatt were until the 1980s sources of, rather than destinations for. labour immigration. 

Significantt labour migration began in the mid-1970s when the northern European countries 

stoppedd authorising guestworker immigration. Due to its geographical location and lax border 

11 For elaboration on these terms (Non-policy, Transient, labour migrants), see Chapters 3 and 4, 
22 Third Sector will hencefore refer to all organisations outside the governmental and private sectors. 

75 5 



controls,, Italy became the backdoor entry for economic immigration to Europe. Most 

migrantss stayed only for a short time in Italy before heading northwards. But some remained, 

andd by the beginning of the 1980s Italy became a net labour importer (King and Rybaczuk 

1993).. This recent immigration is part of what Koser and Lutz (1998) termed "the new 

migration",, coming from diverse parts of the world and including a large ex-Soviet and 

Balkann contingent.3 

Duringg the 1980s immigration to Italy increased rapidly with the highest levels recorded 

betweenn 1984-1990. At this time illegal immigration (through organised smuggling) and the 

illegall  employment of migrants became "endemic" (Sciortino 1999: 237). In the 1990s the 

migrantt presence in Italy took on permanent features including family reunification, 

enrollmentt in schools and employment bureaus. There are now an estimated 1,687,000 legally 

residentt foreigners in Italy (of which an estimated 75% are of non-EU origin), and an 

unknownn number of irregular migrants. Regardless of status, the migrant population in Italy is 

primarilyy a labour migrant presence.4 The vast majority are single young adults and most are 

well-educatedd in relation to the work they do in Italy. Italy's ratio of foreign residents to 

nativess (1:35) is still low in comparison with veteran immigration countries (France 1:15, 

Germanyy and Belgium 1:10), but for Italians the change over the past decade appears 

momentous. . 

AA fundamental feature of labour migration in Italy is the irregular status of most migrants 

(unauthorisedd residency and/or irregular employment)."' This results form a combination of 

twoo factors: Italy's restrictive immigration regime, and its large underground economy which 

meanss a dual (formal/informal) labour market.6 Immigration legislation enacted during the 

1980ss and 1990s made it difficul t to employ foreign workers legally and worthwhile for 

employerss and foreign workers to avoid formal employment, especially considering the 

inefficiencyy of state controls. The fact that immigration occurred at a time of economic 

restructuringg in Italy, which created demand for labour in the underground economy, 

compoundedd this (Calavita 1994. Reyneri 2001). Estimates of the number of migrants 

employedd in the underground economy range from 350-400.000 and up to 4 0 ^ - 6 0̂  of the 

migrantt population, or a sixth of Italy's total informal labour sector (Calavita 1994, Caritas 

2001).. According to Sciortino (1999: 257), much of Italian immigration policy can be 

explainedd by the dual market system, as periodic regularisations serve to "regulate the flow of 

Seee Chapter 3. section 1. 
44 Of the legal migrants, 60.5% had residency permits for work reasons (Caritas 2001). Most irregular migrants 
aree also labour migrants and their families. 

Frequentt regularisations (which are often temporary) confuse the picture between the status of regular and 
irregularr migrants. An estimated three out of four migrants in Italy have been irregular at one time or another 
(Reynerii  2001). 
66 Italy's dual labour market consists of a rigid and highly regulated official economy, consisting of very large, 
unionisedd firms and public sector jobs, and a large shadow economy estimated to employ up to \7% of the 
labourr force (Sciortino 1999). 
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migrantss from the irregular to the regular market." Changing this would open the Pandora's 

boxx of the Italian underground economy. 

2.22 Host-stranger  relations in Ital y 
Italians...pridee themselves on their racial tolerance, on their lack of prejudice. 
But...Italianss had no reason to harbour racial prejudice or show it because they had 
withh the exception of the small Jewish communities no long history of distinct 
raciall  groups living among them. Rapid immigration and growing economic 
strainss could test quite how deep the much vaunted tolerance of the Italians really 
is,, and how ready society is to welcome strangers in its midst. (Charles Richards, 
TheThe New Italians, 1994: 256) 

Inn the modern era the Italian peninsula was remarkably homogenous in racial and religious 

terms.. Ttalianness' was defined in terms of culture and common lifestyle rather than an ethnic 

basis,, and even during the Fascist period the ideology of a racial basis for Italian nationhood 

neverr truly took root. Instead, host-stranger relations in Italy have been based more on 

regionall  differences within the country. In the postwar era the gap between the impoverished 

MezzogiornoMezzogiorno (southern regions) and the relative wealth of the north resulted in large internal 

migration.. Until two decades ago the most common Strangers in northern Italy were labour 

migrantss from the south. In the 1970s the national budget included an item for the integration 

off  "immigrati" from the south, and southern Italian migrants working on construction sites in 

Milann needed a middleman who could bridge between the Calabrian or Sicilian dialects and 

thee Milanese dialect.7 In southern Italy it was northern Italians, representing business interests 

orr government, who were the most visible Outsiders. 

Thee presence of overseas migrants as a new type of Stranger is thus fairly recent, and 

connectedd directly to the 'new migration' (above). This is expressed in the term 

extracomunitariextracomunitari which is used to denote the non-European and east European immigrants. 

Whilee technically referring to non-EU migrants, it "also had strong overtones of exclusion, of 

describingg those who lay outside of the national community" (Ginsborg 2001: 62). Indeed, the 

receptionn of the extracomunitari has been on the whole negative, although much less 

publicised,, in comparison with for example Germany. According to Ginsborg (ibid: 64), "the 

Italiann population... was quite unprepared for, and hostile to, the idea of a multi-ethnic Italy." 

Thiss reaction dates back to the arrival of labour migrants in the mid-1970s. At first, 

foreignn immigrants consisted of seasonal agricultural workers in southern Italy and domestic 

helpp and migrants employed in various informal services in the north. Many were transit 

migrantss who remained for a short period.9 This period (mid-1970s-80s) has been labelled the 

'invisiblee stage' of immigration in Italy (Caritas 2000: 1485). 

77 Today he would be called a cultural mediator. Personal communication with Barbara Da Roit. 
88 Italian films offer countless depictions on the theme of North-South host-stranger relations, e.g. the young 
policemann sent from Rome to serve on a Sicilian island in Respiro. 
99 This is elaborated in section 3, below. 
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Overr time, immigrants settled increasingly in urban areas (today nearly half reside in six 

majorr cities). This aggravated the already serious housing shortages in the Italian cities, as the 

migrantss concentrated in the same areas that had only recently absorbed large inflows of 

internall  migrants from the south. The result is that foreign newcomers now compete with poor 

Italianss over low-cost housing and overloaded public services. While their role in the 

secondaryy labour market is more substitutive than competitive (cf. Reyneri 2001), the "war 

betweenn the poor" remains a key feature of host-stranger relations in Italy (Pallida 1998). 

Immigrationn was recognised as a political issue in Italy in the early 1980s but rose to the 

topp of the public agenda only during the 1990s. While the public discourse in the 1980s 

relatedd to immigrants as a labour market phenomenon (i.e. as competition for jobs or as an 

economicc necessity), during the 1990s immigrants were redefined as a public order problem 

(Calavitaa 1994). This marks the 'visible stage' in which immigration became a major and 

permanentt issue linked to growing fears of public security. 

Severall  factors shaped the increasingly hostile discourse on immigration during the 1990s. 

Thee first was the total inadequacy of official responses to immigration. This was highly 

publicisedd in the arrival of boatloads of Albanian refugees in 1991 (the 'first Albanian crisis'), 

followedd by 'waves' of refugees from Somalia, Ruanda and Yugoslavia and a 'second 

Albaniann crisis' in 1997. Although relatively small in numbers, the way in which these 

migrantss arrived and the inability of official systems to deal with them, accompanied by a 

greatt deal of media exaggeration, resulted in their being viewed in crisis terms. 

Thee turning point in public awareness toward immigrants was the 'Pantanella crisis'. In 

Julyy 1990 more than two thousand migrants of various nationalities occupied the former 

Pantanellaa bread factory, an abandoned building near Rome's Central Station (Termini). Most 

off  the migrants were homeless and undocumented, awaiting an amnesty, and the occupation 

wass their response to the introduction of the Martelli law (below). Their plight attracted local 

andd national attention, highlighting the desperate situation of migrants' irregularity and lack of 

housingg in Italy. After months of frantic negotiations, during which the municipality of Rome 

hadd to call for assistance from the Ministry of Interior, they were evicted in January 1991. 

Mostt were eventually rehoused in hostels on the periphery of the city (see below). The 

Pantanellaa incident highlighted not only the presence of illegal immigrants and their 

precariouss situation, but also the government's inability to deal with it (Caritas 2000). 

Manyy researchers (Quassoli 2001, Reyneri 2001, Sciortino 1998) have pointed out the link 

betweenn the exclusionary nature in which Italy absorbed labour migrants (into the informal 

economy,, without civic status, no provisions for housing, etc.) and their image in the host 

society.society. Reyneri (2001: 26) analyses several ways in which work in the underground 

economy,, which in itself is "quite legitimised by social consensus" in southern European 

countries,, is stigmatising when connected to migrants. According to Quassoli (2001: 13), the 

"criminalisationn of certain types of immigrant" has been pursued by the media, local citizens 

andd the police, who have made them the scapegoats for a general feeling of insecurity at the 
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locall  level. The migrants' irregular status is easily connected to criminality as the 

extracomunitariextracomunitari are associated with the shadow economy, street peddling, petty crime, 

homelessnesss and squatting. These phenomena or irregularity existed in the host society as 

well,, but it is the combination of the labour migrants' irregularity and Otherness that disturbs 

manyy Italians. As Sciortino (1999: 254) noted, 

...thee cultural diversity has -- regardless of the real situation - been extremely 
overemphasised,, in order to turn immigrants into a symbolic category easily 
differentiatedd from the natives, and functioning as a reserve "other". 

Increasinglyy the policy debate regarding the migrant presence is put in terms of public 

securityy and order, and expulsion seen as the solution.10 "Moral alarm" and "moral panic" 

havee been used to describe the atmosphere in Italy regarding immigration throughout the 

1990ss (Sciortino 1999, Caritas 2000). This has coincided with the general crisis that the 

Italiann political system has undergone in the 1990s, which also gave rise to two anti-

immigrantt parties. The neo-fascist Aleanza Nazionale and the populist Lega Nord exploited 

thee apparent breakdown of Order to further politicise the issue of immigration. The economic 

recessionn of the mid-1990s made it easy to turn these Strangers into scapegoats for rising 

unemploymentt levels. However, the 1990s also witnessed the first large pro-immigrant rallies 

inn Italy. Anti- and pro-immigrant sentiment has since become embedded in the Right-Left 

dividee of Italian politics, ensuring that immigration remains high on the political agenda. 

2.33 The Italia n immigratio n regime 

Italy'ss national immigrant regime in the 1980s and 1990s was shaped in reaction to 

recurringg immigration 'crises', creating the sense of a continuous series of emergency ad-hoc 

policies.. An obvious, noticeable gap appeared between national policy documents, based on 

restrictingg immigration and limiting their measures to legally resident migrants, and the 

realityy of a large, stable irregular migrant presence, especially noticeable in the cities. 

Immigrationn policy has focused on tightening control over the country's borders while 

respondingg to emergency situations (e.g. Albanian boat refugees), but its immigrant 

('integration')) policy has been described as ineffective and laissez-faire (CERFE 1997). After 

ignoringg the phenomenon for almost a decade, a flurry of administrative decrees and laws 

weree enacted in the 1980s-90s. 

Thee aim was to limi t labour immigration through stricter border controls and restrictions 

onn the legal employment of foreigners, regularise those migrants already residing in the 

countryy through periodic 'amnesties', and extend formal rights and obligations to the legal 

foreignn workers. This culminated in 1998 with Act 40, which attempted to unify the preceding 

legislation.. Act 40 in effect declares Italy as a country of immigration, however, the law's 

100 Based on research in two Bologna nieghbourhoods, Quassoli notes (2001: 4-7) that feelings of "abandonment 
byy the institutions and lack of safety" are especially strong among residents of the poorer quarters. These 
residentss represent "a sector of the population which exemplifies the unease and sense of insecurity with regard 
too the 'foreigners' (in the wide sense of outsiders) who were so welt identified by Bauman (1997), and which 
affectss those who have few cultural and economic resources...". 
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manyy lacunae regarding rights of entry and residence (i.e. its definition of legality) make 

implementationn of its lofty integrationist aims extremely problematic (see Box 6.1). 

Instead,, this legislation has resulted in the exclusion of most labour migrants from the 

legall  framework, by dint of unlawful entry, residence, and/or employment. Meanwhile, 

measuress for the integration of legal migrants, including liberal social rights, are often not 

appliedd due to bureaucratic mismanagement. For example, national funds allocated for the 

primaryy reception of immigrants (in itself a short-term solution) were inadequate and did not 

reachh the local authorities in time due to bureaucratic inefficiency (CESPI 2000: 857-865). 

Thus,, while theoretically controlling residency and work conditions, the Italian 

immigrationn regime in fact allows migrants to live for years without supervision. And without 

effectivee sanctions against employers, the legislation only created more illegal migrants, 

reinforcingg their exclusionary position. In the eyes of the host society, most labour migrants 

weree assumed to be illegally residing in the country, and the periodic regularisations only 

strengthenedd the feeling that Italy was incapable of coping with this 'invasion' of immigrants 

(Pallidaa 1998, Sciortino 1999). It was in this gap between the national-level legislation and 

thee local-level realities that the Third Sector - and some local authorities - developed their 

ownn responses to migrant settlement. 
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Boxx 6.1 Immigration legislation in Italy, 1982 - 1998 

19822 Ministr y of Labour  decree. The first decree regarding labour immigrants, prohibited 
thee issuing of work permits for importation of workers from outside the EC. The first attempt 
too legalise irregular migrants through an amnesty programme. The regularisation failed {only 
12,0000 applications) and the permit restrictions led to an increase in illegal entry and 
employment. . 

19866 Act 943 'Foreign workers and the control of illegal immigration' . Act 943 extended 
variouss rights (working hours and social insurance) to legal foreign workers and created 
anotherr regularisation scheme (118,000 regularised). It was adopted in part because of 
pressuree on the government from unions, Catholic and civil rights organisations, to stop the 
widespreadd exploitation of migrant labour. The law created more incentives for employers 
andd migrants to evade formal employment, and its restrictions on entry resulted in more 
illegall  immigration. 

Actt  39/1990 (the Martell i law). A "patchwork of provisions" passed during an unsteady 
coalition.. It included another regularisation programme (235,000) and more rights on paper 
forr legal migrants, but the brunt of the law dealt with further restrictions on legal immigration. 

1995-66 (the Dini decree). Another attempted reform in immigration policy, dealing mainly 
withh expulsions, was a failure. But the success of its amnesty programme (nearly 250,000 
regularisations)) highlighted the huge number of illegal migrants inside the country. 

Actt  40/1998 (the Turco-Napolitano law). The most serious attempt to unify the various 
decreess and laws of the past into one legal framework. The aims: an orderly flow of migration 
intoo the country and the establishment of a comprehensive national integration policy. On 
paper,, the law is among the most liberal in Europe. Broad social rights are extended to all 
legallyy resident foreigners including non-EU labour migrants and refugees; anti-
discriminationn measures are authorised in various sectors; multi-culturalism is welcomed. But 
ratherr than defining norms for regularisation of irregular migrants, Act 40 created successive 
circularss and decrees on regularisation, leading to uncertainty and inconsistency in policies, 
andd delegating implementing to local authorities and the civic sector. In effect this formalises 
thee situation already existing on the ground. 

Actt  189/2002 (the Bossi-Finni law), enacted by the new government of Berlusconi, creates 
moree restrictions on legal entry and on the employment of foreigners, but also proposes a very 
largee regularisation of existing migrants. If this latest amnesty is approved, the number of 
legall  foreign residents in Italy will rise by over 50% increase over the current amount. 

Upp to 1999 there were over 900,000 applications for regularisation in Italy. 

Sources::  Collicelli et al. 1998; CESPI 2000; Caritas 1998; Reyneri 2001. 
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3.. The local context: labour  migration in Rome and local policy responses 

Romee is the Italian city with the largest number of immigrants... Any nostalgia for 
somee by-gone time of ethnic homogeneity simply lacks sense, is indeed 
unrealistic:: we cannot just stop the large migratory inflows. But we can, and we 
must,, manage them with rigour, pragmatism and an open mind. [We can do this] 
byy making the most of the opportunity and the richness that "the other among us" 
hass always provided. (Mayor Francesco Rutelli, "Oltre 1'accoglienza", officio 
Specialee Immigrazione, Municipality of Rome, 2000, my translation). 

Thee local policies of Rome toward its migrant population present an example of how this 

cityy copes with the situation described in the previous section. Although the northern Italian 

citiess experienced foreign migrant settlement several years earlier, Rome today has the largest 

concentrationn of stranieri in Italy, with an estimated 200,000 or more foreign residents, most 

off  whom are labour migrants.1' In relative terms, too, the percentage of foreigners in Rome's 

populationn (over 7%) is the highest in Italy. 

3.11 Immigrant s in Rome 
3.1.11 Immigratio n history 

Historically.. Rome has always had its share of ethnic Strangers. Beginning with its role as 

caputcaput mundi, capital of the world's first truly multi-ethnic empire, and continuing in its role as 

seatt of the Catholic church, the city has served for over 2000 years as a destination for 

pilgrims,, clergy, diplomats, artists and others - some of whom stayed on. Modern Rome is no 

longerr as important but still serves as the capital city of two states (Italy and the Vatican 

State),, resulting in a proliferation of diplomatic and church-related institutions, as well as 

hostingg several international organisations (e.g. the UN's FAO) that employ thousands of 

foreignn staff. But it is only in the last two decades that these traditionally 'welcome guests' 

havee been supplemented by a new kind of newcomer: overseas labour migrants. Labour 

migrantss are attracted to Rome as a gateway into the EU, as a religious capital (for Christian 

migrants),, and above all as a busy metropolis with a large informal economy. The latter 

featuree makes Rome a destination especially for irregular migrants. While some move on 

withinn 1-2 years, others stay on. For them, Rome offers a relatively tolerant atmosphere as 

welll  as a network of migrant services offered by church and civic organisations. 

Postwarr immigration to Rome can be roughly divided into two periods: the transient or 

'invisible'' phase from the mid-1970s12 to 1990. and the stable or 'visible' phase after 1990. 

Thee Pantanella episode (see above) is often given as the turning point (Accorinti 1998). 

Exceptt for a few small established communities (Filipinos. Egyptians), most of the 

migrantss in the first phase stayed in Rome for a period of several months before moving 

^^ The second city is Milan (124.000 foreign residents): the third Turin (under 50.000). 
-- Before the 1970s there was a small but steady arrival of mostly female migrants from Cap Verde, Filippines 

andd the Horn of Africa, hired as domestic helpers. 
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northwardd in search of better work opportunities than those offered in Rome's informal labour 

economy.. Often the change from irregular to regular status (through regularisations) was 

followedd by migration to another city. In addition, Rome served as a main transit station for 

refugeess and asylum seekers awaiting recognition of their status by the High Commission on 

thee Status of Refugees in Rome, before moving to other countries of asylum. The transient 

naturee of much of the city's migrant population is still significant today. 

Thee 1980s were characterised by an increase in predominantly irregular migrants, 

especiallyy from Africa. Many found work in restaurants, hotels and street vending. Family 

reunification,, chain migration and troubles in the Horn of Africa increased the number of 

migrantss in the second half of the decade, but it was the 1990s that saw a jump in immigration 

too Rome. Between 1991 and 2001 the number of registered foreign residents in Rome more 

thann doubled to nearly 170,000 and the number of irregular migrants presumably followed a 

similarr pattern (Figure 6.1). 

Figuree 6.1 Registered foreign residents in Rome, 1991-2000 
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Source:: Municipality of Rome 2001 
www.comune.roma.it/dipsociale/rapporto_demografico// pagina_rapporto_home.htm 

Itt was also in the 1990s that significant signs of migrant settlement appeared in the city. In 

thiss 'second phase' the migrant presence in Rome acquired "stable if not permanent" features, 

ass many re-assessed their migratory projects (Caritas 2000: 1488). Compared to the 1970s-

80s,, the nature and composition of the city's migrant population also changed during the 

1990s.. There was a rise in the number of migrants from East Europe and the Balkans, as well 

ass South Americans, and a relative decline in the proportion of Africans and Asians (Collicelli 

atal.. 1998). 

133 A recent survey of migrants registered at the Caritas Foreigners Centre (Cemro Stranieri) showed that of 
29,5377 respondents, sixty percent said their final destination was outside Italy (Caritas 2000: 1488). 
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Fourr components have been identified (Accorinti 1998, Caritas 2000) in the current 

migrationn phase in Rome (in addition to transit migrants awaiting decisions on their refugee 

status): : 

 regular (legal), stable settlement: existing communities, generally well 

acceptedd in the host society, maintaining links with the home countries 

(Filipinos,, Chinese, Egyptians. Palestinians): 

 irregular (illegal) stable settlement: working in the informal economy in 

low-skilll  jobs such as street peddling (e.g. Bangladeshis and Pakistanis, 

Albanians); ; 

 regular (legal) temporary and unsettled: migrants with work permits, 

employedd as domestics and other low-skill jobs (East Europeans, Latin 

Americans); ; 

 irregular (illegal) provisory or temporary: migrants without work 

permits,, some moving back and forth between Italy and their country of 

originn ('pendular migrants', e.g. Poles). 

3.1.22 Migran t population and characteristics 

169,0000 foreigners with residency permits (stranieri residents) live in Rome, comprising 

6.44 percent of the city's 2.65 million residents (31.12.00).14 Estimates of the number of 

undocumentedd foreigners living in Rome vary from 30.000 to over 150.000, bringing the total 

foreignn population in Rome to anywhere between 200,000 and 320,000 regular and irregular 

foreignn residents. The discrepancies are partly a matter of how 'foreigners' (stranieri) are 

defined.. For example, some estimates include gypsies and residents from OECD countries 

whilee others do not. According to the head of research on immigration at Caritas, the number 

off  labour migrants (excluding gypsies and residents from OECD countries) is probably 

aroundd 200,000, of which 30,000 (15%) are irregular (interview F. Pittau).15 

Ratherr like the city's architecture, the migrant population of Rome is a jumble of various 

strataa that create a lively and confusing picture. As characteristic of the "new migration", it is 

extremelyy heterogeneous in ethnic origin as well as in migratory project. Rome's migrant 

populationn includes various kinds of transit migrants as well as those settling (with or without 

residencee permits), foreigners who have come for study or religious purposes (some of whom 

stayy on), labour migrants and their families, refugees and asylum seekers. 

144 According to Caritas' Dossier Immigraziane 2001. the 151.221 resident foreigners appearing in the municipal 
Registrarr for 2000 are supplemented by those whose residency permits were approved by the end of 2000 but did 
nott yet register at the municipality, plus migrant youth registered under their parents, bringing the total to nearly 
170.0000 resident foreigners by 31.12.00 (interview F. Pittau). 
""  Caritas is generally considered to be the most reliable source in Italy for data regarding immigrants. Estimates 
byy the municipality are higher. According to one municipal publication there are 220.000 foreign residents with 
permitss with another 40,000 awaiting residency permits ("Oltre 1'accoglienza", 2000). The city's website 
estimatess the migrant population at up to 260.000 (vvww.comune.roma.it/dipsocialc/rapporto demographico/l. 
Thee chief advisor at the Department of Social Affairs estimates there are some 300,000 non-EU residents in the 
city,, including gypsies. Americans and Japanese (interview E. Serpieri). 
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Thee ethnic composition is also extremely diverse, with well over 100 countries 

representedd and no dominant ethnic group, or even continent of origin (Figure 6.2). The five 

largestt ethnic communities (Filippinos, Romanians, Poles, Bangladeshis and Albanians) make 

upp only 30.7% of the total.16 

Figuree 6.2 Registered foreign residents in Rome, by continent of origin (31/12/01) 
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Source:: Caritas di Roma, Dossier Statistico Immigrazione 2001, p.400 

Despitee the attention given to 'waves' of asylum seekers, most of the migrant population 

inn Rome can be classified as labour migrants plus their family members, in terms of their 

motivess for migration.17 The majority are single young adults (between 20-35 years of age) 

166 Currently, the largest communities are: Filippines (23,175), Romania (19,362), Poland (12.022). Bangladesh 
(9542),, Albania (8271), Peru, India, USA and Spain (7000 each), Egypt (6000), China, Sri Lanka. France, U.K., 
Moroccoo (5000 each) followed by Germany, Brazil, Nigeria, Yugoslavia, Tunisia, Colombia, Mexico. Ethiopia. 
Pakistan,, Macedonia and Ecuador (4000-2000 each). Figures are for legal residents. Province of Rome. 
31/12/2000.. There is no breakdown by ethnic origin for the city of Rome, but the city makes up 90% of the 
foreignn population of the Province of Rome (Caritas 2001). 
17Off  registered migrants in Rome Province (of which 90% in Rome), work was the primary motive for residence 
(55%)) with another 15% for family reasons, 19.6% reside in Rome for religious reasons and only 0.8% are 

85 5 



andd they tend to come from urban backgrounds and have a high level of education (70.8% 

withh secondary or university education) (Caritas 2000). 

Inn terms of employment, Rome's large informal labour market makes it attractive as a 

firstt stage for many labour migrants. There are no statistics on the number of migrants 

employedd in the informal economy, however, the 'submerged economy' is estimated to 

employy about a quarter of the labour force in Rome, and the incidence of migrants is assumed 

too be much higher. Certain ethnic niches have developed, most notably in domestic services, 

wheree migrants (nearly all women) make up three quarters of the local labour market. 

Immigrantss from Latin America, East Europe and the Far East with higher educational levels 

aree willin g to wait longer for more adequate jobs (Caritas 2000). Gender is a major factor, 

withh most of the women working in domestic services, while men work in various temporary 

jobss such as construction, gardening and street peddling. Over 130,000 foreigners are 

formallyy registered as employed in the Province of Rome (2000), of which 8.9% as self-

employed.. Close to 20,000 are registered as unemployed (5.5% of total unemployment in the 

province),, demonstrating that joblessness is a major problem (Pittau 2001). 

Thee unifying characteristic of labour migrants in Rome is their precarious situation. Most 

liv ee in conditions of poverty, finding work in the informal economy where they are again 

openn to exploitation. An estimated 2500 migrant women work as prostitutes in the city, 

controlledd by Italian and foreign criminal organisations (Accorinti 1998). A significant 

numberr of minors in the migrant population are estimated to miss school in part or entirely. 

Ass the state provides littl e to no protection, migrants in Rome rely on voluntary organisations 

forr bed and board in the short-term. In the long term, they have to survive through self-help 

networkss and their own efforts (Korac 2003). With or without residency permits, the majority 

off  Rome's migrant population is forced to find lodging in flats rented at black market prices 

(att best) or sleep in makeshift shelters (at worst). On any given night, as many as 6-7000 are 

"sleepingg on the streets" (interview E. Serpieri). These conditions were first highlighted in 

19900 by the Pantanella incident. A decade later, the Caritas dossier (2001: 401) reported on 

dozenss of "mini Pantanellas", mainly in the centre of the city, with hundreds of migrants 

livin gg in extremely precarious conditions. 

Thee dominant factor in the pattern of migrant settlement is the availability of affordable 

lodgings,, due to the severe housing shortage in the city. A 1996 survey of 6200 regular and 

irregularr migrants revealed a diffused pattern of settlement throughout the city - migrants 

findd housing wherever they can, often in disused or abandoned areas (cited in ibid). There are 

howeverr two general settlement directions. The first is in the area south of Termini central 

trainn station, containing the neighbourhoods with the highest percentage of foreigners in the 

asylumm seekers (Caritas 2O0I). Only 12.5% of the registered migrant population are minors, mostly from the 
Chinese,, Filipino and Cap Verdean communities (Pittau 2001). 
IKK One indication of this is that only a third of the migrants registered as employed also appear on the national 
insurancee rolls, meaning that two thirds are employed informally (Caritas 2001). 
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city.. The other is a large zone extending to the north of the city (Map 6.1). However, migrants 

cann be found in all parts of the city, spread fairly evenly between the central, intermediate and 

outerr residential areas (25%, 32% and 43% of the migrant population, respectively). Migrant 

settlementt has been increasing in the intermediate and especially in the peripheral 

neighbourhoodss (Caritas 2000, elaboration on data of Municipal Statistics Office). 

Mapp 6.1 Distributio n of registered foreign residents in Rome, by district s (1999) 

moree than 6% of total population 
II  1 between 4% and 6% of total population 
II  1 less than 4% of total population 

Source:: Municipality of Rome 2001 
www.comune.roma.it/dipsociale/rapporto_demografico// pagina_rapporto_home.htm 

Theree are no signs of 'foreign enclaves' in Rome, even in areas with the highest 

concentrationn of migrants, although some areas are characterised by specific ethnic groups. 

Thee highest incidence of foreign residents is recorded in Districts I (the centra storico, 12.2%) 
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andd XX (north, 9.27c), followed by Districts II and XVII I  (over 69c each).19 The relatively 

highh concentration of foreign residents in District I is not due to any particular community, 

ratherr it reflects a stabilised settlement of migrants from various countries. If Rome has an 

'ethnicc neighbourhood' it is the Esquilino in District I (Box 6.2). The concentration of 

migrantss in Esquilino over the past decade has led to a certain amount of gentrification and 

somee tensions between indigenous and ethnic populations (see section 4.3.4, below). 

Boxx 6.2 The Esquilino: Rome's 'multi-ethnic quarter' 

Thee Esquilino is a once-elegant neighbourhood, just south of Termini Station, which 
experiencedd significant loss of population in the 1970s and 1980s like many central city 
neighbourhoods.. Its proximity to the central station and the large number of abandoned 
housess and shops attracted migrants who rented or squatted apartments during the 1990s. The 
Esquilinoo was thus transformed into Rome's first "international quarter" with "side-by-side 
shopss of Filipinos and Bengalese, Eritrean cafes, Chinese restaurants, Indian and Pakistani 
videoo stores, small African import-exports and various other businesses of East European and 
ECC citizens" (Accorinti: 36). The centre of the neighbourhood. Piazza Vittorio, became 
Rome'ss main ethnic market, with a mix of indigenous and migrant merchants and customers. 

Thee revitalisation of this deteriorated neighbourhood attracted a bohemian crowd in the 
1990s,, which started a gentrification trend. In the mid-1990s the municipality undertook 
severall  beautification projects in the neighbourhood. Recently it relocated the market from 
Piazzaa Vittorio to new facilities, following complaints by residents. According to the 
municipall  website, District I reflects the localisation of globalisation processes more than any 
otherr area in Rome, and its multiplicity of ethnic groups may make integration more difficult . 

Sources::  Accorinti 1998, Wolferstan 2001, Municipality of Rome 2001. 

3.1.33 Migran t organisation 

Inn general, migrant associations in Rome are fragmented and lack organisational 

continuity.. Only a few communities are well organised (e.g. Senegalese. Filippinos, 

Bangladeshis)) while others (e.g. East Europeans) display littl e cohesion. Thus, despite the 

largee overall migrant population, active migrant associations number only in the dozens.20 

Accordingg to a Censis report, this has to do with the characteristics of the migrants 

themselves:: fragmented into many communities; many migrants are transient and do not 

investt the energy in mobilisation; many are undocumented and fear to demand recognition. 

Finally,, "many have the Church rather than the state as their reference point" (21.5% have 

Concentrationss of foreign residents from wealthy countries also affect the statistics (e.g. in District I. which 
includess both types, often in adjoining neighbourhoods).(Caritas 2000: 1524) Nine other districts contain 
betweenn 4-6% foreign residents and the remaining districts less than four percent (Municipality of Rome 
2001:25). . 
200 A study carried out in 1994-5 (Ires) counted 230 migrant organisations, but many were on paper alone or did 
nott continue. According to a municipal survey (USI). as few as ten percent of listed organisations were actually 
activee (cited in Collicelli 1998). A later survey by Ires (1998) refers to only 48 associations (34 mono- and 14 
pluri-national),, with an average participation of less than 100 persons per organisation (cited in Pittau 2001). 
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residencee permits for religious reasons) and so do not need to mobilise politically (cited in 

Collicellii  1999:2). 

However,, the weakness of migrant mobilisation in Rome is also a result of the local 

politicall  opportunity structure. Migrant mobilisation began around the mid-1980s, with small 

organisationss providing various services to their communities (cultural/recreational, advocacy 

andd mediation with institutions). In the 1990s funding began to flow from the national and 

regionall  levels to civic organisations, following a national policy of subsidiarity and 

delegationn of services. However, most migrant associations could not meet the formal 

requirementss and bureaucratic procedures, and were thus unable to compete with Italian 

voluntaryy organisations that monopolised the field of services to migrants. After a period of 

growth,, migrant associations entered a period of crisis in the mid-90s, due in part to lack of 

institutionall  funding (Accorinti 1998, interview N. Tang). 

Untill  now, very few migrant associations have their own premises and most rely on rented 

orr donated offices, usually under the wing of Italian associations such as Caritas and labour 

unions.. Accorinti summarises (ibid: 53-4) that migrant associations now limit their role to that 

off  intermediaries between their communities and Italian civic organisations. This means that 

Italiann NGOs advocate in the name of the migrants vis-a-vis the host society and its 

institutions,, while migrant associations are left to provide (some of) the cultural and social 

servicess (below). 

3.22 Local host-stranger  relations 
Inn some contrast to the generally negative description of host-stranger relations in Italy 

(seee above) Romans are known for their traditional tolerance-cum-indifference toward 

Strangers.211 This attitude is embodied in the Roman-dialect expression, "nu me po' frega de 

meno"meno" (roughly translated: I couldn't care less). The inhabitants of a city that has always 

hostedd visitors from far-off are accustomed to foreign students and clergymen, diplomats and 

artists.. When these strangers were supplemented by labour migrants, the same attitude was 

appliedd to them. However, this attitude is conditional: 
Iff  there are too many on the bus the slogan is quickly forgotten and if one is not ready 
forr cultural change, the first consideration one makes is that there are too many 
'others'.. In sum 'I couldn't care less' as long as there is no competition (Misiani 1999: 
12,, my translation). 

Inn fact, Rome has experienced some violent anti-immigrant incidents, mostly in the 

peripherall  areas (e.g. the working class suburb of Nuova Ostia) where competition for cheap 

housingg between migrants and poor Romans was strongest. Discrimination in the labour 

markett is also commonplace, especially against darkskinned Muslims (Caritas 2000). 

Butt Rome is also host to many expressions of empathy toward the newcomers. One 

explanationn can be found in the Italian civic tradition of helping the weakest (in lieu of State 

211 This is based on my interviews as well as observations of others (Misiani 1998: 12. Caritas 2000: 1520). 
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involvement).. This has found expression in both Catholic and Communist ideals of social 

solidarityy that have mobilised Italian civic society over the past decades. The former is 

particularlyy strong in Rome. The city boasts a highly developed network of Catholic civic 

organisationss that activate thousands of volunteers in helping 'the downtrodden'. Since the 

1980ss much of their attention has focused on the migrants who now occupy the bottom rung 

off  the socio-economic ladder in Italy. Catholic street-level activism is supplemented by 

significantt Left-wing political activism in the capital. Thus the largest pro-migrant rallies in 

Italyy have taken place in Rome. While directed at the national government, these have created 

ann encouraging political environment for pro-migrant policies at the local level. 

Ass noted above, during the 'invisible phase' of immigration there was littl e awareness of 

labourr migrants as a new type of newcomer. Most were assumed to be transient, and many in 

factt were. In the late 1980s the migrant presence became increasingly visible in the capital, 

butt it was the 1990-91 Pantanella crisis that marked the awakening of public awareness to the 

possibilityy that Rome was not just a gateway but a final destination for migrants. The drama 

off  the events as amply covered in the local media brought to the fore the debate on the place 

off  migrants in Italian society, raising feelings of solidarity but also strengthening their image 

ass outsiders and lawbreakers. 

Inn the 1990s, as the migrant presence in Rome more than doubled and become more 

pervasive,, the traditional Roman attitude of tolerance-cum-indifference toward strangers has 

givenn way to increasingly polarised attitudes. The realisation of permanence of these 

newcomerss has led to an ambivalent response among residents, described as "compassion 

togetherr with repulsion and a propensity to criminalise [migrants]" (Caritas 2000:1525, based 

onn survey results). As noted above, this image has been continually strengthened by the 

marginall  economic and social position of the migrant population. In Rome, they are most 

visiblee when seen sleeping in parks and engaged in informal (and officially illegal) economic 

activitiess such as street peddling. A 1996 survey of 1200 residents commissioned by the 

municipalityy showed that "the immigrant has come to be perceived as something different 

(qualcosa(qualcosa di diverse), not integrated, having no part in the social fabric of the city" (cited in 

ibid:: 1534, my translation). According to the director of USI (the municipal office for 

migrants),, the survey revealed that "Romans were not xenophobic, but they were 

uncomfortablee with the irregular situation and expected the municipality to doo something" 

(intervieww C. Rossi). 

3.33 Institutiona l and Political context 
3.3.11 Institutiona l context 

Rome'ss local migrant policies are embedded in a governmental hierarchy composed of 

national,, regional, provincial and local authorities. The City of Rome is located within the 

Provincee of Rome, which is part of Lazio Region. The City and Province are virtually 
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synonymouss in area and population.22 The Italian constitution divides authority between the 

differentt levels of government but in fact there is much confusion and overlap of 

competencies.. There has been a process of devolution transferring more authority to the 

provinciall  and regional levels but the main nodes of power remain the national government 

andd local authorities, with integration policies increasingly delegated to the local level." 

Thee subsidiarity of migrant policy was institutionalised in the 1990s. Act 39/1990 created 

aa national fund for migrant reception centres, to be set up and managed by local authorities. 

Thee regional authorities were made responsible for distributing the national funds to different 

locall  authorities, in effect deciding where the migrants would be accommodated in each 

region,, according to prepared plans. However, enacted policy differed considerably from 

espousedd policy due to administrative and political problems, so that funding often did not 

reachh the local level, as in the case of Rome (CESPI 2000: 856).24 Act 40/1998 further 

decentralisedd Italian migrant policy, placing most of the responsibility for integration on the 

locall  level.25 But, while the northern region of Lombardy presented a tri-annual plan (1998-

2000)) and could thus allocate national funding to its cities (as outlined in the law), Lazio 

Regionn was slow and its distribution was more reactive, delaying funds from reaching the city 

off  Rome (ibid). 

Institutionall  problems characterise not only the Lazio region but the City of Rome as well. 

Paliddaa (1998: 124-5) has suggested a "tentative typology" of integration in Italian cities 

whichh is based on the local economic and institutional context. He contrasts between "cities 

thatt are clearly benefiting from economic growth and with effective initiatives [for migrant 

integration]]  implemented by local authorities" (such as Bologna), and "cities with an 

undergroundd economy that are still suffering the repercussions of administrative 

mismanagementt in the past". The latter refers to Rome, among others. 

Thee City of Rome is governed by a mayor and sixty councillors (elected from party lists) 

whoo comprise the City Council. Since 1993 the mayor is directly elected and appoints the 

city'ss aldermen (assessore) from the city council, each of whom is responsible for a division." 

Thee mayor also appoints councillors to serve as 'delegates', a kind of alderman without 

222 Foreign residents in Rome constitute 90% of the foreign population in Rome Province, which in turn makes up 
90%% of the foreign population of Lazio Region. 
233 Decentralisation formally began in 1986 with Act 943 which "tacitly delegated" responsibility for integration 
policyy to local authorities and civic associations. Act 943 called on local agencies "to facilitate, through the civic 
servicee [associations], any exigencies of [migrant] integration into the community, eventually including 
institutionalisedd consultation" (cited in CESPI 2000 856. my translation). This vagueness is typical of Italian 
legislation. . 
244 Out of 30 million lire budgeted, only 3 million reached the Lazio region, of which only 2 million lire reached 
Rome,, only in 1992 (Misiani 1999). 
2?? Act 40 created a 'National fund for migration policy' to be divided between government ministries (about 
20%)) and local authorities (about 80%). To receive this national funding, regional authorities must submit 
budgetedd proposals based on existing or planned local integration policies (by local authorities or civic 
organisations).. As usual, the mechanisms of decentralisation are not clearly outlined in the law, creating 
uncertaintyy and overlapping competencies (CESPI 2000: 862-3, 875). 
2626 At the time of writing, Rome's municipal administration comprised thirteen departments and nine extra-
departmentall  offices (Legal Office, Urban Projects Office, etc.). 
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portfolioo in a specific policy area. The Mayor together with the Board of Aldermen are 

responsiblee for the overall direction of municipal policy. Some political decisions may also be 

madee through the City Council, in decisions regarding e.g. long-term funding and important 

publicc initiatives. Policy is thus in effect decided by the mayor and his appointed aldermen 

andd delegates. 

Policiess affecting migrants in Rome are largely decided within two divisions: Social and 

Humann Services Policy (Dept. V), and Education and Training Policy (Dept. XI) . The 

aldermann heading these divisions are assisted by appointed advisors (consulenti) who are also 

veryy involved in policymaking. Overall migrant policy in Rome is made in the Special Office 

forr Immigration {officio Speciale Immigrazione - USI), established in 1993. Formally, USI is 

partt of the Social and Human Services Policy division, but it operates as a semi-autonomous 

unitt with its own budget and staff and separate premises. This institutional arrangement has 

functionedd with littl e change since 1993, with Claudio Rossi as the acting director of USI 

sincee its establishment. Recently, Mayor Veltroni created a new 'Delegate for Multiethnic 

Policy'' (delegate per la politieke alia multietnicita)21, with signor Rossi appointed as her 

officiall  consulente. The new delegate position was being set up at the time of writing, and it is 

tooo early to see how it wil l influence migrant policymaking. 

Thee city of Rome is divided into nineteen districts (circoscrizione) with elected district 

councils.. City districts have several departments (Technical, Administrative and Social-

Educational-Cultural-Sport),, and serve as the Municipality's 'front office' in direct contact 

withh residents. Decentralisation has shifted more functions to the city districts, which have 

increasingg autonomy primarily regarding social assistance (Coliicelli et al. 1998). 

3.3.22 Political context 

Romann politics is closely linked to national politics. In the postwar period the local 

politicall  context was dominated by two parties, the Christian Democrats (Dc) and the 

Communistss (Pci). In the mid-1980s the Communist-led administration was replaced by a 

Centre-Leftt coalition of Christian Democrats and Socialists (Psi), with the Communists in 

opposition.. In the early 1990s the Italian political system was shaken by widespread 

corruptionn scandals, known as Tangentopoli'.28 This led to the collapse of the Christian 

Democratt and Socialist parties and the rise of two new parties, the populist Northern League 

andd the neo-fascist Alleanzia Nazionale. For the remainder of the 1990s the Italian political 

systemm was in profound crisis. 

277 Councillor Franca Eckert Coen. from Veltroni's faction. 
288 "Tangentopoli" (Bribesville) was the nickname given to Milan, where the kickback system between the 
politicall  parties and business was first exposed on a massive scale in 1992. The corruption investigation spread 
too the rest of the country and led to the downfall of the leaders of all the leading parties and a shake-up of the 
entiree political system. 
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Inn Rome this was reflected in the collapse of the ruling coalition under Mayor Carraro 

(Dc)299 in 1991, with the Pantanella crisis as one symptom of this breakdown. A second 

Carraroo administration (1992) lasted less than a year. In response, the government appointed a 

transitionall  administration, headed by an appointed Commissioner (Commissaho) - a not 

uncommonn practice in Italy. The Commissario administration lasted a year, until November 

1993.. In the 1993 municipal elections, mayors were directly elected for the first time in Italy, 

andd in Rome Francesco Rutelli was elected mayor at the head of a Left-Centre coalition. 

Rutellii  ruled for two terms until he resigned in 2001 to run for prime minister. He was 

replacedd by Walter Veltroni who continues to rule with the same coalition. Thus Roman 

politicss over the past decade have been characterised by a Left-wing majority in city council 

andd a Right-wing opposition which is led by the Alleanza Nazionale. 

19933 can thus be regarded as a turning point in the Roman political scene, as well as 

markingg a turning point in local migrant policy, as described below. The following section 

describingg local migrant policies is thus divided into two periods, pre- and post-1993, with a 

transitionn period between. 

4.. Local migrant policy in Rome 

4.11 Non-policy, mid-1970s to 1990 
Fromm the first appearance of labour migrants in the mid-1970s until 1990-91 the 

municipalityy of Rome had no real policy regarding the migrant presence. At first, the 

municipalityy may have been simply unaware of their presence among the many other transient 

residentss in the city. In the 1980s as the number of migrants increased the attitude in City Hall 

couldd be described as wilful ignorance. Municipal actions toward migrants were limited to ad-

hocc solutions to minor crises, i.e. clearing migrant squats following complaints by neighbours. 

Thiss period is described in the Caritas report (2000: 1481) as "spontaneity bordering on 

fatalismm of the emergency policies". The only significant action in this period was the 

establishmentt of a two-person unit (social worker and secretary) set up after the first 

regularisationn programme in 1986, to assist applicants in obtaining residency and work 

permitss as mandated by Law 943. According to one source, this unit was later dismantled 

(Misianii  1999: 4); according to another, a "Foreigners Office" (Ufficio Stranieri) continued to 

existt but with littl e or no effect (Accorinti 1998: 41, 44). 

Interestingly,, at the beginning of the 1980s two studies were carried out by the city's 

researchh department {Ufficio studi e programmazione) on the migrant phenomenon. The 

Santorii  report (1983) outlined the development of Rome into a multi-ethnic city based on the 

latestt census, and indicated the need for a long-range policy. This was followed by a second 

2yy The first Carraro coalition (12/1989 - 4/1992) was based on the Christian Democrats. Socialists, Social 
Democratss and Liberals. 
mm In 2001 Rutelli contested the Italian premiership and lost to Silvio Berlusconi. Rutelli now heads the main Left 
oppositionn in Italy. 
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studyy that noted the problems facing immigrants in Rome as well as the first expressions of 

xenophobiaa in the city, and put them down to the absence of an integration policy. Based on a 

comparisonn of migrant policies in other European cities (including Amsterdam and Paris), the 

Ferrarottii  report proposed an integration policy that would extend various rights to 

immigrants,, while noting the limits of Italian national policy. Both studies were, in effect, 

ignoredd (Misiani 1999). 

Inn the same period (1980s) a variety of Third Sector organisations increasingly turned 

theirr attention and resources to addressing the basic needs of the growing migrant presence. 

Thee powerful Catholic organisation Caritas was and remains the most important of these, 

settingg up reception and assistance structures for immigrants.31 Other religious organisations 

(Evangelicals,, Jesuits, etc.) and literally hundreds of religious charities in Rome (parish 

associations,, convents, etc.) provided basic services such as food, beds and medical treatment. 

Theyy were supplemented by secular voluntary organisations (e.g. Casa dei diritti sociali) and 

thee powerful trade unions (CGIL, CISL and UIL) . In the second half of the 1980s the three 

unionss each established special sectors to deal with foreign workers. These evolved into 

officess in Rome advocating for migrant rights and offering various services of a mediatory 

nature,, as well as encouraging migrant mobilisation (offering office facilities, etc.). Union 

activityy paralleled to some extent the role played by the Catholic and voluntary organisations 

towardd the migrants, and indeed the Third Sector was characterised by cooperation, if not 

actuall  coordination, between the various bodies (Accorinti 1998: 38-56). 

Thee municipality was aware of these activities and the needs they were addressing, but as 

withh other problems of a socio-economic nature (e.g. homelessness) it was easier to leave 

themm to the better organised and more experienced Third Sector than attempt to tackle them 

directly.. " In education, for example, migrant children were placed in local charitable 

institutionss that normally cared for children rejected by the formal educational system due to 

behaviourall  and family problems. By the early 1990s some of these day-care centres (run by 

nunss and priests of the Caritas and S. Egidio charities and subsidised by the municipality) had 

moree migrant than indigenous children. This ran counter to the new policy of the Ministry of 

Educationn which promoted the integration of migrant children in the schools.3-1 Meanwhile, 

thee appearance of older migrant children in local schools "caught the city unprepared", with 

teacherss demanding help and extra resources (interview P. Gabrielli). 

311 Caritas is an enormous Catholic organisation that specialises in social issues. It has branches throughout Italy 
andd beyond. The Rome diocese of Caritas includes hundreds of lay employees and volunteers involved in social 
activism. . 
322 Political corruption also played a role in local authority negligence of this and other areas in which there was 
noo kickback money to be made (cf. Ginsborg 2001: 181-186). 
333 From the early 1990s the Ministry of Education gave the green light through various policy circulars for the 
integrationn of foreign children in the school system. Circular 205. for example, allowed schools great flexibilit y 
inn promoting 'intercultural education' and suggested dispersing pupils between classes to avoid 'ghettoizing' the 
foreignn pupils. But it was only Act 40 (1998) that made local authorities responsible for obligatory education 
(agess 6 to 15), including migrant children (interview E. Todisco). 
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AA later interview with the Alderman for Social Affairs (Giovanni Azzaro, 1989-1992) 

revealss the situation in the municipality at the end of the 1980s: 

...theree was no budget item regarding the specific question [of migrants]. There was 
noo organisational structure, excepting an office of two junior employees who dealt 
abovee all with the question of refugees. There was no culture of assistance for 
migrants.. When I became alderman, this problem was not presented to me as a 
priorityy nor did I receive indications [from others] of its emergence. In sum, the 
municipall  administration was not in a condition to confront the problem that exploded 
inn 1990, when I was told that the Pantanella building had been occupied by 
extracomunitari.extracomunitari. (cited in Misiani 1999: 4, footnote 7, my translation) 

4.22 Transition, 1990-1992 
Thee half-year-long Pantanella crisis (7/1990 - 1/1991, see above) culminated with the 

evacuationn of the migrants from the building and the first concrete and sustained steps by City 

Halll  to find lodging solutions for migrants (the Pantanella evacuees). This was done in a crisis 

atmosphere,, with various ad-hoc solutions considered, such as housing them in disused school 

buildings.. Finally, the municipality hired two private hostels on the city outskirts in which the 

Pantanellaa evacuees were placed. This arrangement turned out to be wholly inadequate and 

chargess were later raised of shady dealings between the hostel owners and the Carraro 

administration.. The hostels were later closed down by the Commissioner. The municipality 

thenn tried (1992) to set up a joint agency (together with Caritas and the labour unions), to rent 

privatee dwellings in the city and sublet them at subsidised cost to the migrants. This attempt 

failedd as well. Meanwhile, most migrants continued to live in rented flats, abandoned 

buildings,, hostels run by civic organisations and in growing numbers on the street (the 

Terminii  train station became and has remained a focal point of migrant homelessness). 

Inn the aftermath of Pantanella, public sentiment was that "something must be done" 

(intervieww C. Rossi). The attitude within the Municipality had also changed. City Hall started 

too recognise that Rome was not just a transition point for migrants moving northwards, but a 

placee of migrant settlement as well. But while beginning to to face up to this, the migrant 

presencee was still largely perceived as a public order problem within the Carraro 

administration.. It was only under the appointed transitional administration that migrants in 

Romee were redefined as a "social problem that must be addressed with a long-term policy" 

(ibid).. Nevertheless, at the end of 1992 the Alderman for General Affairs proposed that an 

officee be established to deal specifically with the foreign population in Rome. Just before 

Mayorr Carraro was replaced by the Commissario, City Council approved the establishment of 

thee Special Office for Immigrants (Deliberazione no. 313, Consiglio Comunale, 27.11.92). 

4.33 A new migrant policy, 1993 -2001 
Thee officio Speciale Immigrazione (henceforth USI) began operating in February 1993 as 

aa quasi-autonomous unit within the Division of Social Affairs and Health. Although set up to 

deall  with the migrant presence (overwhelmingly composed of labour migrants at that time), 

95 5 



thee office included sections dealing with gypsies34, refugees and asylum seekers, and 

returningg Italian emigre's. The new office had a staff of just over twenty, of which ten dealt 

withh immigrants (immigrati) i.e. not with the other population groups. In practice, there 

appearss to be a mixing of services for immigrants and refugees/asylum seekers. 

Thee two terms of the Rutelli administration enabled a period of continuity so that we may 

speakk of a single policy phase lasting from 1993 until at least 2001. During this period the 

principlee actors responsible for municipal migrant policy, besides the mayor, were the 

Councillorr for Social Affairs and Health (Adriano Piva) and the acting head of USI, Claudio 

Rossi..  The Councillor for Educational Policy (Fiorella Farinelli) also played a major role. 

Att the time of writing it appears that the new Veltroni administration (elected June 2001) is 

continuingg the Rutelli policies, despite some changes in the Social Affairs and Education 

divisions.. The size of USTs staff has slightly diminished to just under twenty, of which seven 

noww deal with immigrants. USI's budget has risen from 1.78 billion lire in 1993 to 12.76 

billio nn lire in 2000 (USI Direzione, 2001). 

Rome'ss migrant policy since 1993 adopts a two-pronged approach:36 

1.. Making general welfare services available to migrants (I'assistenza sociale). USI 

coordinatess the provision of social services to migrants, i.e. making services provided by 

nationall  and regional law to all residents of Rome, accessible also to eligible migrants. 

2.. Providing migrants with specific integration services {sostegno all'integrazione). The 

mainn policy tools for providing specific integration services are 'reception centres*  which 

providee lodging and various integration services, 'education centres' for migrant children, and 

aa vocational orientation agency. These targeted services are managed by Third Sector 

organisationss which provide the services through contracts with USI. In addition, the city's 

Educationn Division provides pedagogical tools for schools with foreign pupils. 

Rome'ss new migrant policy is based on a strategy of delegation, i.e. institutionalising the 

provisionn of integration services through local Third Sector entities. This leaves the 

municipalityy primarily with a coordinating and supervisory role. The role of USI, as the main 

municipall  agency responsible for migrant policy, is to manage the outsourcing of migrant 

servicess to local NGOs, coordinate and oversee the services provided, and channel 

governmentt and municipal funding. The actual daily management of the services is up to the 

subcontractedd organisations. This delegation strategy is not particular to Rome's new migrant 

policy,, and characterises social services policy in Italy since the 1980s.37 

Duringg the first Rutelli administration, the main aim of this policy was to establish a 

networkk of orientation structures and reception centres that would prevent 'new Pantanellas'. 

Thee gypsies (nomadi) were largely immigrants as well, arriving from the various parts of Yugoslavia, Albania 
andd later from Romania. 
"Rossi'ss offical title was Risponsabile, Ufficio bilanao e pwgramazione in USI. Rossi was the acting director 
off  USI and not the formal director-general (a common phenomenon in Italian administration). 
166 Interviews C. Rossi and F. d'Amore; Comune di Roma 2000. 
77 Personal communication, Barbara Da Roit. 
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Byy the mid-1990s an array of integration services was outsourced to civic organisations, 

includingg a few migrant associations. Following national legislation (the 1990 Martelli law), 

mostt of the integration services were provided through the reception centres. In the second 

Rutellii  administration. City Hall aimed to expand the local migrant policy "beyond 

reception"388 to longer-term integration. Integration services were expanded and the 

municipalityy streamlined the channelling of government money provided through Act 40 

(1998)) to civic organisations to which these services were outsourced. The Veltroni 

administrationn aims at involving migrants in decision-making, but it remains to be seen to 

whatt extent this espoused policy will be enacted. 

Inn the following sub-sections the various components of the new policy are described, 

followingg the ordering scheme (policy domains and issue areas) of the typology. 

4.3.11 Juridical-politica l domain 
Civicc status 

Nationall  immigration policy, as noted above, has resulted in a large proportion of 

immigrantss in Italy living for years in an irregular status. At the same time, periodic 

'amnesties'' opened the door for increasing numbers of undocumented migrants to become 

regularisedd (Box 6.1). Regularised migrants receive temporary stay permits (which can be 

renewed),, providing access to basic social services. One of the aims of the new municipal 

policyy is to institutionalise this process. Until now, it is the Third Sector organisations which 

havee assisted migrants in the complicated bureaucracy this involves. Since 1994, assistance in 

obtainingg residency status and information on rights is provided directly by USI to all new 

immigrantss in Rome (who must register at the USI office). This is one of the few services that 

thee municipality provides directly to migrants. 

However,, it appears that the bulk of the work in this area is still delegated to NGOs who 

providee assistance through the reception centres or in their offices. The difference is that now 

thiss work is coordinated and subsidised through USI (which, in effect, channels government 

moneyy that the Municipality receives). In the late 1990s USI set up a cultural mediators 

servicee to assist migrants in their contacts with public services and government agencies (see 

below).. USI now has a pool of cultural mediators who may be called upon to accompany 

migrantss encountering problems in various stages of the serpentine bureaucratic process, such 

ass residency registration. 

Thiss service only relates to regular (or regularising) immigrants. Tens of thousands of 

irregularr migrants in the city continue to depend on NGOs that specialise in the rights of 

irregulars.. The largest of these is Caritas, which provides all newcomers in Rome who register 

andd pass an interview at its 'Foreigners Centre' (Centro Straniert) with a Caritas 'identity 

card'.. This not only gives them access to various Caritas services (health, soup kitchens, 

388 'Beyond reception' (Oltre I'accoglienza) is the title of a glossy municipal brochure outlining the municipal 
migrantt policy, July 2000. 
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hostels,, Italian courses, etc.) but also serves as a kind of alternative ID card. In 1999, 13,560 

immigrantss (regular and irregular) from 101 countries were thus registered, providing them 

withh an informal semi- regular status that is recognised by various authorities, at least within 

Romee (interview M. Accorinti). 

Migran tt  representation and organisations 
Consultativee councils to represent migrants were set up in Italy in the second half of the 

1990s.. A Provincial Forum of the Foreign Community has existed on paper since 1996, and 

Actt 40/1998 decreed the creation of consultative councils at the regional level. These were to 

includee municipal officials and NGO representatives including migrant associations, but have 

hadd littl e to no relevance (ibid). 

Inn Rome, the possibility of migrant representation in city council first came up in 1994, in 

aa proposal to assign one non-voting councillor who would represent all the foreign residents 

inn the city. This was strongly opposed by the local Right-wing opposition, and the Aleanza 

Nazionalee launched a court appeal (which was rejected) against the proposal. After prolonged 

debatee the proposal was approved but never implemented, in a typically Italian fashion, due to 

bureaucraticc delays and its impracticality. According to USI's director, "the idea became 

uninteresting""  because, despite good intentions, one councillor could not possibly represent 

thee needs of all the foreign communities in Rome, from labour migrants to EU nationals, 

foreignn students and clergy residing in the city (interview C. Rossi). The new Veltroni 

administrationn has espoused a policy of involving migrants in developing the city's 

integrationn policy. In 2001 the new mayor proposed to have four non-voting councillors 

(conseglieri(conseglieri aggiunti) who would represent only the non-EU residents in the city (EU 

residentss now have local voting rights), plus one councillor in each of the city district 

councils,, i.e. 23 non-voting councillors in all. These would be elected by the (non-EU) 

migrantt communities. At the time of writing, municipal regulations were being reformulated 

too make such a proposal possible. 

Claudioo Rossi, now Advisor to the newly appointed Delegate for Multi-ethnic Policy, 

believess that elections for the migrant councillors could take place within a year, but admitted 

theree are problems, not least perplexity among migrant activists about the representativeness 

off  these councillors. Meanwhile, he has set up a working group that includes migrant 

representativess and other NGOs to address these questions. This may evolve into some kind 

off  permanent forum ("assembled") that would include the migrant advisory councillors 

togetherr with representatives of migrant associations. This initiative, however, was still in its 

infancyy at the time of writing. 

Meanwhile,, the municipality's relation to migrant mobilisation is limited to an essentially 

delegatoryy function with a few migrant organisations, and an 'observatory' in USI that 

monitorss the migrant organisations in the city. While Rossi has "occasional meetings" with 

migrantt associations, there is still no formal structure in the relation between the city and 

migrantt organisations. This has to do in part with the relatively low level of migrant 
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organisationn in Rome as described earlier, but is probably due more to a general tendency in 

Cityy Hall to maintain informal working relations with the migrant organisations, apart from its 

contractuall  relations with those organisations providing services. 

4.3.22 Socio-economic domain 
Receptionn centres for  primar y lodging 

Thee two most basic, immediate needs of migrants arriving in Rome are to find shelter and 

work.. The first need is obvious, the second derives from the absence of any minimal income 

orr welfare provision (welfare benefits are low to non-existent, for Italians as well). The core 

off  Rome's new migrant policy are reception centres (centri di accoglienza) that provide new 

migrantss with several months' lodging and meals, plus several services. According to Act 

39:19900 (the Martelli law), local governments became responsible for providing primary 

lodgingg to immigrants (including refugees/asylum seekers) for a period of up to nine months. 

Thee context for this was the disastrous housing situation of immigrants, which the Pantanella 

occupationn in Rome highlighted. 

Onn this background Rome conceived a new lodging policy, based on a network of 

receptionn centres to be run by 'custodian organisations' (organizzazioni affidatarie) and 

supervisedd by USI, with funding provided by the city from the budget allocated by Act 39. 

Thee first contracts were signed with several Catholic and lay NGOs in 1994, for a dozen 

centress providing about 300 beds. This arrangement has continued until now.39 Since 1995 

USII  has published half a dozen 'public announcements' (bande pubblice) to organisations for 

provisionn of the reception centres, with the services they should include (e.g. board, basic 

medicall  and orientation services, etc.). The public announcement provides the general 

frameworkk while all the rest, including the size of the centre, location, type of clientele (e.g. 

singlee men or families) and budget is planned by the organisation, which submits a proposal 

too USI. If approved by the alderman, a contract is signed between USI and the organisation, 

forr one-two years. Most of the organisations run more than one centre, and there has been 

almostt no turnover in the organisations involved (Caritas, Jesuit Refugee Service, Case dei 

Diritt ii  Sociali, etc.) 

Althoughh the municipality claims to have developed the network of services offered to 

migrants,, in many cases it was the organisations that initiated and proposed a service to USI, 

orr already ran an existing service (lodging, canteen, etc.) which was adjusted to meet the 

municipall  requirements. Often the services offered by the organisation were greater than those 

requiredd by the municipality. Indeed, contracts for services are often based on provision of a 

sett number of beds, meals, etc. for clients referred by USI, in an already existing NGO 

service.. Concurrently, the organisation continues to serve other 'clients' (e.g. indigenous 

homeless)) in the same structure. 

vv'' Currently there are 15 such centres (in 18 structures) with a total of 489 beds (about half for single men and 
halff  for single women and single mothers with children). 
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Thee 15 reception centres offer lodging for some 1200-1500 people per year (Municipality 

off  Rome 2000). Newcomers place a request at the USI office and are put on a waiting list.40 

Whenn a place is vacated, USI refers the next person on the list to a specific centre. But the 

hugee gap between the demand and supply of places results in a waiting time of up to 1.5 years 

(intervieww C. Russo). It is precisely in this first period that newcomers most desperately need 

thiss service. 

Receptionn centres as service centres 
Thee idea behind the reception centres as devised in 1993-4 was to provide primary lodging 

andd reception services primarily to labour migrants. In addition to bed and board (1-2 meals), 

thee centres offer a set of reception and orientation services, including accompaniment of 

bureaucraticc processes (requests for permits, national health insurance, etc.); basic medical 

andd psychological aid, Italian language courses, orientation toward job and house searching 

forr adults and scholastic orientation for minors. These services were developed over the years 

inn response to demonstrated needs of migrants (most were initiated by the NGOs and then 

proposedd for municipal funding within the contracts, others were proposed by USI).41 This 

schemee was based on constructing a 'personal project' for each lodger (e.g. psychological and 

vocationall  counselling, orientation toward finding permanent accommodation) with the aim of 

his/herr 'insertion' into Italian society. The target population was to be labour migrants who 

hadd failed to find lodging and work on their own, and would 'end up in the street' if not 

helped.. The lodging period was designated as three months followed by another eight if 

necessary.. This included migrants expected to eventually leave Rome as well as those 

expectedd to settle in Rome. 

Thiss reception scheme, designed for the labour migrant population, became obsolete from 

thee mid-1990s due to the influx of asylum seekers and refugees into Rome. As there were no 

specificc lodging facilities for this population (often arriving in desperate circumstances), USI 

directedd them to the centres. As a result, labour migrants now occupy less than 10% of the 

placess in the centres. Refugees and asylum seekers, however, have very different needs than 

thee original target population. While the lahour migrants were mostly young single adults, the 

neww 'clients' include many families, minors (often unaccompanied) and elderly. Their needs 

aree more immediate, including grave medical problems, and unlike most of the labour 

migrants,, they do not have a minimal knowledge of Italian. The 3/8-month 'personal project' 

schemee did not fit  this new population, and by 1997 the centres were "in crisis" (interviews E. 

Serpieri,, C. Rossi). 

USII  has tried to adjust to this new population by fixing the staying period to nine months. 

Butt for asylum seekers who now make up the majority of lodgers, this is insufficient. 

Altogether,, the needs of this population (e.g. medical treatment) are far greater than 

Eligibilityy requirements include arrival in Italy within the last 3 years (five years for refugees/asylum seekers) 
andd a residency permit. 

Forr example, Italian language courses were originally initiated by NGOs using volunteer teachers. They are 
noww partly funded by USI. 
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anticipatedd under the original reception centres scheme. This raises the costs per 'client' 

beyondd those calculated in the contracts by which USI funds the services, so that the NGOs 

aree forced to cover the difference. Meanwhile, municipal funding for the centres, already 

consideredd insufficient by the organisations, is decreasing (interviews G. Russo, F. 

Campolongo,, M. Accorinti). 

Thee solution proposed by City Hall is a new refugee centre, to be opened in 2002. This 

willl  permit the municipality to house asylum seekers and refugees for a short period and then 

referr them to reception centres in other cities where the pressure is not as great. The reception 

centress will then lodge less refugees and more labour migrants. However, considering the 

numberss involved, this will still be insufficient. 

AA recurrent criticism regarding the reception centres policy is that all the services it offers 

aree inaccessible to newcomers outside the centre, including those on the waitlist, i.e. during 

thee first weeks/months when they are most required. More seriously, the policy continues to 

ignoress the irregular migrant population, which makes up most of the homeless in the city. 

Thiss means that inevitably the vast majority of migrants in Rome are left to their own devices 

too find work as well as shelter. Again, it is the Third Sector organisations that must cope with 

thesee needs as best they can.42 

Cultura ll  mediators service 

Onee of the main initiatives of Rome's new migrant policy is a cultural mediators service, 

basedd on similar initiatives in other European cities. 'Veteran' migrants go through a months-

longg training programme run by an Italian NGO, thereafter, the accredited "linguistic-

culturall  mediators" work part-time at the USI office as well as being assigned to the reception 

centress and specific tasks. The project began in the mid-1990s and now includes some sixty 

culturall  mediators. As the pool of mediators grows (by about twenty each year), the service 

shouldd expand to include mediation services at the city district level (in areas with a high 

proportionn of foreign residents). For 2002, the municipality budgeted some two billion lire 

(aboutt one million euros, from national funding) to provide cultural mediators in all the 

neighbourhoodd health clinics (interview E. Serpieri). 

Labourr  integration service 

Unlikee the guestworkers who arrived in northern European cities in the 1960s and were 

directlyy recruited into large industrial plants, labour migrants in Rome have to find work in a 

labourr market dominated by small and medium-sized firms operating largely on personal 

connections,, and a large shadow economy. While migrants can find work in various 'dirty, 

demeaningg and dangerous' jobs, they face difficulties finding work that suits their 

backgroundd and training To improve the fit between the labour migrant population and the 

locall  labour market, the trade unions and the municipality (USI) established Agenzia Chances 

inn 1995. The service is meant to provide migrants with information and orientation on finding 
422 A number of municipal homeless shelters are also open to all comers, Italians and migrants, regardless of legal 
status. . 
4?? CIES - Centre for Development Information and Education. 
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workk as well as aiding potential entrepreneurs. With a staff of ten, the agency is jointly 

financedfinanced by the unions and the municipality (the latter budgeting the equivalent of nearly 

250.0000 euros for 1999-2001). 

Sixx agency branches in the city (most in trade union offices) receive some 10,000 migrants 

perr year. Based on these, the agency has created a data bank on migrant work demands and 

skills.. However, Agenzia Chances can only provide general orientation to (legal) migrants, as 

Italiann law prohibits public agencies from dealing in job mediation. The service also offers 

vocationall  orientation courses, but these serve a tiny proportion of unemployed migrants 

(somee 350 a year) and entrepreneurs (eighty individual and twelve cooperative enterprises set 

upp with the agency's help, according to its director) (interview A. Scalso). 

Thee effectiveness of this service is questioned by many. Its vocational training courses are 

consideredd inappropriate for most migrants who need to find immediate work of any kind. 

Thee shortcomings of the service are not blamed on Agenzia Chances (as noted above, it is 

prohibitedd from mediating between employers and migrants) but on the national context, 

specificallyy the de jure or de facto inaccessibility to the legal labour market for most migrants. 

Beyondd questions of utility, this migrant-targeted service has the mark of a Pluralist policy, 

basedd on the assumption of permanence and the need to integrate migrants in the city over the 

longg term. 

Education n 

Catholicc activists began raising public awareness of the problems faced by migrant 

childrenn in Rome in the early 1990s. As noted above, the previous administration was unable 

andd unwilling to cope with this problem, beyond subsidising some of the charities. In 1993 

thee Rutelli administration proclaimed the integration of migrant children as one the priorities 

inn its new migrant policy. The new education policy toward migrants is based on two tracks. 

Thee first involves setting up a network of separate educational facilities for migrant children, 

too address their specific educational and cultural needs. These centres are run by civic 

organisations,, and some are organised by ethnic origin (e.g. African children). The second 

trackk relates to the integration of foreign children within the existing school system, and 

helpingg schools adapt to a multi-ethnic student body. As an espoused policy, this is clearly 

Pluralist.. In terms of enacted policy, the municipality has taken some steps. 

Thee first track began in 1994 with seven summer schools involving 150 children. In 1996 

thee first three annual centres were active and by 2000 there were 24 annual educational 

facilities:: six day-care centres (for pre-schoolers) and eighteen 'educational centres' (for 

school-agee children), with over 800 children participating. All the centres are run by NGOs, 

includingg a few migrant organisations. USI funds and supervises the centres through yearly 

contractss with the NGOs. Since 1999 five of the 'educational centres', all of them run by 

migrantt organisations, focus specifically on the need (raised through the migrant 

organisations)) to provide special support to migrant children with potential integration 

problems.. The five centres are divided by "culturally homogenous regions" (sub-saharan 
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Africa,, South America, etc.). The justification for this approach, as it appears in the 

municipall  publication ('Oltre 1'accoglienza', p. 4), reveals a clearly pluralist approach to 

integration: : 
Iff  the awareness of one's own identity, also the foreigner['s own self-awareness], is 
nott stable, then recognition [of others] becomes difficult, acceptance unclear, 
exchangee impossible. And in this case, the response may be of flight, of revenge, of 
assimilation,, but not of integration. Based on this theme, five of the centres pay 
particularr attention to reinforcement of the [children's] language and culture of 
origin... . 

Regardingg the integration of foreign-origin pupils in the public school system, the 

municipall  policy also follows a Pluralist line based on support for 'inter-cultural' pedagogical 

activities.. In 2000-01 there were 12,368 migrant children (2.1% of the student body) 

registeredd in schools in the Province of Rome, an increase of 33% over the previous school 

year.. Foreign pupils are found in some three-quarters of the schools in the city, with an 

averagee of only five percent foreign pupils per school. However, some schools have thirty and 

evenn forty percent foreign students (this may include foreign students from wealthy countries 

ass well). More importantly, an estimated 2500 foreign children are outside the school system 

(Caritass 2001, Pittau 2001). 

Inn this second track, the Rutelli administration (specifically the Alderman for Education) 

initiatedd several projects, including training teachers in intercultural pedagogy. During the 

firstfirst five years these initiatives were "fragmentary" and mostly funded from other 

programmes.. Apparently, the municipality realized that extra-curricular teaching hours funded 

byy a government project were being used mostly for helping foreign pupils, so it formalised 

thee practice (interview R. Attento). In the second Rutelli administration a more systematic 

approachh was adopted. In 1998 a small 'Intercultural unit' was set up within the Education 

Division'ss Psychopedagogic Service. According to one official, the aim is to "go beyond the 

receptionn of migrant children, to raising consciousness of multiculturalism..getting people 

usedd to pluralism in the schools" (interview P. Gabrielli). The Intercultural unit produces 

teachingg materials, multi-lingual pamphlets for migrant parents, coordinates courses for 

teachingg Italian to foreigners, and is involved in various multicultural projects within the 

schooll  system (see below). 

Butt according to a school director, most of the initiatives for dealing with the presence of 

migrantt children in local schools (e.g. setting up language labs) come from the schools 

themselves.. Until now the municipal Education Division appears to serve more as a support 

servicee for schools and a channel for government funding, rather than providing the city's 

schoolss with an overall strategy on how to integrate migrant children. The relatively limted 

measuress taken until now in this area are apparently a result of the local authority's limited 

capabilitiess and resources rather than a lack of willpower (interview R. Attento). 
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4.3.33 Cultural-religiou s domain 
Rome'ss migrant policy since 1993 is unabashedly Pluralist in its rhetoric. According to the 

publicationn "Oltre 1'accoglienza" (p. 6, my translation). 

Inn these [past] years we have definitely understood that a correct and efficacious 
integrationn passes necessarily through the acknowledgement on equal conditions of 
thee values of the 'other'. 

Thee long-term integration of migrants is described as a two-way process in which the 

municipalityy must "come to terms with negative stereotypes and prejudices" by promoting the 

"awarenesss of the conditions and culture of the others and making them aware of ours..." 

(ibid). . 

Thee new policy includes several initiatives under the heading of "cultural integration": 

makingg courses on Italian language and culture at Rome's Popular University accessible to 

migrantss at very low prices; a "documentation centre on immigration and interculture" 

(documentingg migrant culture in Rome, planned publication of writings by migrants, etc.) and 

thee cultural mediators service (above). Most of these initiatives are well-meaning but affect a 

veryy small segment of the migrant (and indigenous) population. 

Thee municipality also takes credit for an "Information and Consultation Centre on Migrant 

Women'ss Rights" (Centro di informazlone e consulenza sui diritti  delle donne immigrate). 

Thee latter was opened in 1999 on the premises of Caritas' "Centro Stranieri", and is managed 

jointlyy by migrant and indigenous women's organisations. This raises again the question, to 

whatt extent is this a result of municipal policy, apart from the financial support the city 

provides?? A "multicultural centre" has also been proposed, but until now most organised 

meetingg places for migrants are provided by civic organisations. 

Ass noted above, the new Intercultural Unit supports projects that raise awareness in 

schoolss and has several initiatives of its own.44 The most ambitious project is a multicultural 

festivall  for schoolchildren, begun two years ago. The four-day Festa di Intermundia takes 

placee in Piazza Vittorio, the geographical centre of migrant lif e in Rome. In addition, a 

plannedd "cycle of monthly manifestations" (sports, debates and the like) was meant to 

"promotee the visibility" of the migrant communities in Rome in 2001 but had littl e visible 

impactt (interviews P. Bacchetti, M. Migliano). 

Soo far. large cultural events organised by the municipality have rarely included the 

participationn of artists and performers from the migrant communities. These publicly 

organisedd expressions of multiculturalism tend to stress the folkloristic features and are used 

moree as touristic events. This appears to demonstrate an exploitative rather than a truly 

genuinee 'embrace of difference', at least in this issue area. The real campaigns in Rome to 

raisee public awareness of the migrant presence and tolerance of their Otherness remain in the 

handss of the religious and secular civic organisations (Collicelli et al. 2000, Caritas 2000). 

44 For example, the introduction of hallal menus in schools with a significant number of Muslim pupils is 
plannedd for the next school year. 2002-3. 
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4.3.44 Spatial domain 
Privatee housing, squatting and irregular  settlements 

Housingg is probably the most difficult problem for migrants in Rome. There is a severe 

housingg shortage, with demand for low cost housing far exceeding supply. Of the estimated 

200,0000 or more migrants in Rome, most find lodging in overcrowded flats (often using 

informall  kinship networks), some live in abandoned buildings, others in irregular settlements 

onn the outskirts of the city, and an estimated 6000-7000 sleep on the streets. Of the latter, 

almostt all are irregular migrants (interview E. Serpieri). As noted, the reception centres 

providee short-term solutions to only a fraction of the migrant population. 

Non-Italiann tenants (especially irregular migrants) are commonly exploited with no 

interferencee from the law against illegal practices such as overcrowding and overpricing. " 

Migrantt squatting of abandoned houses began in the 1980s and came to the public eye in the 

1990s,, Pantanella being the most famous case. The Pantanella eviction was exceptional -the 

municipalityy has traditionally turned a blind eye to the phenomenon, evicting squatters only 

whenn conflict with local residents became too strong to ignore. From 1999 the municipality 

hass apparently taken a stronger stance against the phenomenon in the city centre, but some 

migrantt squats were regularised in the periphery. 

Inn the peripheral areas of Rome, illegal slums {borgale abusive) have existed for decades 

andd these offered another alternative. Municipal policy toward these settlements alternates 

betweenn benign neglect, periodical regularisations and evictions. One example is the 

settlementt of 'Casilino 700', an old airfield occupied by several thousand gypsies plus several 

hundredd Moroccan migrants. In 2000 the city cleared out this settlement, transferring a 

thousandd of the gypsy inhabitants to a newly constructed caravan camp nearby. The 

remainingg squatters, including the Moroccan migrants, moved to another burgata nearby 

(intervieww M. Brazzoduro). 

Sociall  housing 

Untill  recently, non-EU residents were not eligible for social housing (rent-controlled 

publicc housing) in Rome. In 2000 the municipality opened a new waitlist for public housing 

plannedd or under construction,46 extending eligibility to all low-income residents of Rome and 

specificallyy including residents from countries outside the EU. While symbolically important, 

thiss had no practical effect on the migrant population. The reason is that demand for public 

housingg far exceeds supply, so that the chances of obtaining a rent-controlled flat are 

minisculee for newcomers (including Italians from outside Rome).47 Currently, public housing 

455 For example, Bangladeshi migrants (both regular and irregular) rent flats in Esquilino for 150-250.000 lire per 
room,, living as many as twenty in a flat (interview M. Brazzoduro). 
466 The current 'Plan for Economic and Popular Housing' (PEEP - approved 1987) approved zoning for the 
constructionn of 92.000 rooms, of which only a part would be Case Populari. As of 1997, only a few thousand 
unitss had actually been constructed. 
477 By law, a waiting list exists for eligible candidates, based on criteria including residency permit and income 
levels.. The criteria are ultimately determined by the municipality 
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accountss for only 6-19c of the housing stock in Rome. This stock is fully occupied and there 

iss almost no turnover, at least such that reaches the social housing waitlists. This is due to the 

prevalentt custom of occupants 'handing over' their flats when they leave to relatives or 

others,, making the waitlists largely irrelevant.49 

Inn sum, social housing does not pose a solution for the housing problems of the migrant 

population.. Nevertheless, the public announcement giving migrants access (in theory) to 

publicc housing, together with the regularisation of migrant squatters in public housing in 

Rome'ss peripheral neighbourhoods (repeating the actions carried out in the 1970s for Italian 

squatters),, caused resentment among the indigenous poor. In their eyes, public housing should 

bee reserved for Italians only (interviews C. Conti, M. Brazzoduro). 

Openn spaces policy 

Concentrationss of migrants in certain public spaces in Rome have created "stigmatised 

spaces""  (Caritas 2000: 1526). The most common use of public space is, unfortunately, the 

presencee of homeless migrants in parks and other open areas. These are converted into small 

campss at night. An example is the Colle Oppio park overlooking the Coliseum, where 

hundredss of migrants congregate during the day and sleep at night under plastic awnings. For 

thee most part, the municipality condones such 'irregular settlements', lacking any alternative 

solutions.. In other areas the congregation of migrants is discouraged, especially if complaints 

byy residents reach a critical mass. A particular case occurred in Piazza Vittorio in Esquilino 

(Boxx 6.2), which has long hosted the local open-air market. With a large number of 

unlicensedd stalls run by migrants, this became known as Rome's 'ethnic market' (although 

manyy of the merchants are indigenous). As the neighbourhood gentrified, local opposition to 

thee irregular market grew and a number of residents committees campaigned to 'clean up' the 

area. . 

Itt is difficult to gauge the extent to which the controversy over Piazza Vittorio contained a 

xenophobicc element, beyond the obvious NIMBY reaction (Not In My Back Yard) to the 

unlicensedd market stalls. According to a local newspaper, 

somee residents use such language as 'inclusion' and 'multicultural', while others 
complainn about 'the attempt to occupy the territory.' In response the leaders of the 
immigrantt communities claim that when they arrived 90 percent of these shops were 
abandonedd (Wolferstan, 2001). 

Cityy Hall ignored the protests of Italian residents for several years, until they organised to 

withholdd their local taxes. In September 2001. the municipality finally set up two alternative 

sitess for the market stalls, nearer to Termini station. It appears that the municipal response to 

Thiss includes some 25.000 units owned by the Municipality and some 65.000 units owned by a public housing 
institution.. IACP. which manages the Case Populah, or social-rent flats. 

Duee to the severe housing shortage in Rome and a native distrust of the allocation system, many flats were 
squattedd immediately on (or even prior to) their completion. After prolonged negotiations during the 1970s, the 
squattingg was regularised. A system then developed by which social housing flats were illegally handed over (for 
aa 'fee') by their occupants to the next occupant. 
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thee Piazza Vittorio debate was an attempt to accommodate all the sides, including the 

immigrants,, after delaying for as long as possible. 

5.. Summary 
Rome'ss policy reactions to migrant settlement since the 1970s can be divided into two 

mainn periods, separated by a two-year transition. The first phase can be summarised as a Non-

policyy response while the second is more difficult to identify in terms of the typology. 

Ass a gateway city to Europe, Rome has had transitory migration for decades as well as a 

significantt presence of other foreigners, but labour migrant settlement only began in the 1980s 

andd became significant in the 1990s. Until 1990 the municipality of Rome was unaware of, or 

wilfull yy ignored, the growing presence of immigrants in the city. Despite two internal reports 

inn the early 1980s describing the necessity of a long-term integration policy, the city made no 

attemptt to formulate, let alone implement, any such policy. 

Inn the Juridical-political domain, the only action undertaken was 2-person unit set up to 

assistt in the regularisation process as required by the 1986 law. The municipality took no part 

inn the public debate that preceded the law, in which civil rights organisations and unions 

lobbiedd the government to incorporate immigrants into the legal framework and thus limit the 

extentt of irregularity. In the Socio-economic domain, the city took no actions regarding the 

enrollmentt of migrant children in its schools, although it did support some Catholic charities 

providingg childcare. The growing presence of migrants in the informal labour market (most 

visiblee in street peddling) and the local housing market (overcrowding, squatting) were also 

ignored.. Only in extreme cases did the city react with ad-hoc solutions when these situations 

couldd no longer be ignored. 

Inn sum, a typical Non-policy reaction characterised this period, which lasted for over a 

decade.. Why so long? One explanation is that migrant needs were not yet of a sufficient 

volumee to arouse the attention of the municipality. This appears unlikely at least from the 

mid-1980s,, when many civic organisations in Rome set up or expanded their existing services 

inn response to obvious migrant needs. City Hall was not unaware of these activities, and 

indeedd channelled some public funding to them. A more plausible explanation for municipal 

inactionn is that Rome's local authority was simply incapable of dealing with the problems 

arisingg from the migrant presence. This fits Palidda's (1998) third "scenario of integration" (in 

thiss scenario, lack of integration) in cities characterised by a large underground economy and 

administrativee mismanagement, such as Rome. 

However,, another possibility suggests itself, based on prevalent attitudes toward the 

labourr migrant phenomenon within the municipality. Misiani (1999) and others observed the 

loww awareness within the local political class toward migrants prior to 1990. In this the local 

authorityy reflected local society and to a large extent attitudes in the national government, 

duringg what Accorinti termed the 'invisible' phase of immigration. Low awareness may be 

partt of the answer, but the analytical framework proposed in this book allows us to refine this. 
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Thee host-stranger relations model raises the possibility that municipal decision-makers were 

nott completely unaware of the increasing number of labour migrants in the city, but that they 

continuedd to regard them as transient. Considering the historic dominance of other transient 

foreignerss in Rome (clergy, students, diplomats), and the city's role since the mid-1970s as a 

temporaryy station for labour migrants heading north, this assumption is plausible. As far as 

thee local authority was concerned, labour migrants were one more type of transient Stranger, 

temporarilyy in the city. 

Indeed,, much if not most of Rome's migrant population until the mid-1980s can be 

characterisedd as transient, and even now temporary or pendular migrants make up a 

significantt proportion of foreigners in Rome. In this regard, the Non-policy reaction of Rome 

mayy be an understandable reaction, at least up to a point. From the late 1980s, however, a 

noticeablee gap appears between the changing migrant situation (growing numbers and signs 

off  settlement,) and the city's continued Non-policy response. The gap between the growing 

needss of the new population, and the inadequate response by local and national authorities, 

wass partly compensated for by extensive Third Sector activity. Indeed, the substitutive role of 

civicc society is one characteristic of the Non-policy phase, as we see in the other case studies. 

Rome'ss Non-policy phase came to an end in the 1990 Pantanella crisis. The following two 

yearss (1991-1992) can be described as a transition period. This also corresponded to a change 

fromm one administration to another, in which City Hall was temporarily ruled by a 

government-appointedd Commissioner. In this phase, key players in the municipality 

increasinglyy acknowledged the permanence of the migrant presence and the need to address it 

withh long-term solutions. As a first step toward the new policy a 'Special Office of 

Immigration'' (USI) was established. On the ground, however, the post-Pantanella years were 

characterisedd by ad-hoc 'emergency policies' and the new migrant policy was only 

implementedd after the administration of Mayor Rutelli took office in 1993. 

Thee latest phase in Rome's policy reaction continues until now, in a decade in which City 

Halll  has been governed by a Left-Centre coalition. The Rutelli administration (1993-2001) 

adoptedd an official long-term integration policy which openly recognised the migrant 

presencee as permanent. The new policy proclaims Rome as a multi-ethnic city in which the 

migrantss should be fully integrated, without losing their cultural identity. The rhetoric of the 

Veltronii  administration (2001 - present) continues in the same vein. In terms of espoused 

policy,, then, this phase falls within the Pluralist policy type. 

Thee city's enacted migrant policy, however, is based on a strategy of delegating most of 

thee migrant-specific services to the Third Sector. Many of these services were already in place 

priorr to 1993. initiated by (primarily Catholic and trade union) organisations. Other services 

(e.g.. the "education centres" for children) were developed as a result of the new policy. Some 

aree managed by migrant organisations. The summary that follows, of municipal actions across 

thee various policy domains, shows that Rome's new "integration policy" cannot be easily 

labelledd as a Pluralist-type response, as City Hall would claim. 
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Inn the Juridical-political domain, several changes are noticeable since 1993. In the area of 

civicc status, the municipality provides some assistance to migrants in the bureaucratic process 

involved,, either directly (at USI) or indirectly (in the reception centres). Regarding migrant 

representation,, a 1996 proposal for one non-voting migrant representative on city council was 

impracticall  and never implemented. A new proposal is now being pursued, for 23 non-voting 

councillors,, representing only non-EU residents, in the city and district councils. If 

implemented,, this move clearly represents a Pluralist-type policy. However, at the time of 

writingg this proposal was in its infancy and migrant organisations appeared sceptical. 

Meanwhile,, the municipality's relations with (a few) migrant organisations remain limited to 

theirr role as service providers. In short, there is a large gap in the Juridical-political domain, 

betweenn the espoused policy which is clearly Pluralist, and the enacted policy. 

Inn the Socio-economic domain, the new policy is based on delegating nearly all the 

servicess to NGOs, mostly within the framework of the reception centres. These services are 

almostt entirely managed by civic organisations and many existed before the municipal policy. 

Thee amount of financing and coordination that is provided by City Hall is also a matter of 

debate.. Clearly there is a difference between municipal involvement before and after 1993, 

butt there remains a large gap between the municipality's intentions on integration, and its 

actuall  involvement on the ground. Municipal funding for migrant-related services falls far 

fromm meeting actual migrant needs and some of the services are seen as ineffectual, to the 

pointt of being largely symbolic (e.g. Agenzia Chances). Finally, the new migrant policy only 

relatess to migrants with residency permits, and thus continues to ignore a significant 

proportionn of the city's actual labour migrant population. 

Thee delegation strategy adopted by Rome is not problematic a priori, but the question 

arisess to what extent is City Hall taking credit for the work of civic organisations and simply 

channellingg the funding provided by the State? In other words, is the new migrant policy 

largelyy continuing the old (Non-)policy. of avoiding responsibility and letting others do the 

work? ? 

Ass far as the municipality is concerned, the delegation strategy is the most efficient way to 

meett migrant needs, considering the weakness of local public services in contrast to the 

provenn experience of local NGOs in this area. According to USI, the problem until recently 

wass the dispersed character of these services, with various organisations having different 

agendas,, clientele and resources. With the new policy, the local authority sees its role 

primarilyy as initiating, coordinating and financing migrant-targeted services, rather than 

providingg them directly. 

Thee civic organisations providing services to migrants have a different view. There 

appearss to be a consensus (common throughout Italy), that the Third Sector can better provide 

migrantt services than the public sector. Both sides also have a vested organisational interest in 

thiss arrangement. There also appears to be agreement that the establishment of USI has 

improvedd the provision of services for regular migrants, as a result of the coordination and the 

109 9 



extraa funding provided. However. NGO representatives note that some, if not most, of the 

servicess that the municipality claims as part of its new migrant policy were initiated by civic 

organisations,, and were operating before 1993. Furthermore, the public funding provided 

throughh USI which should theoretically cover 100% of the costs in fact covers much less, 

whilee creating more bureaucracy.50 

Somee activists also question the utility of USI's coordination efforts. The most damning 

critiquee raised by NGOs regarding the new migrant policy is that the overall basket of 

servicess set by the municipality (whether subcontracted to them or provided directly by USI 

andd other municipal agencies) is altogether insufficient, in light of actual migrant needs. A 

primaryy example is the lack of places in reception centres. These criticisms expose the gap 

thatt exists between Rome's espoused policy, which is clearly Pluralist since 1993, and its 

enactedd policy in the Socio-economic domain as well. 

Inn the Cultural-religious domain, municipal initiatives under the label of "cultural 

integration""  may be well-meaning but affect a very small segment of the population (e.g. 

subsidisingg university courses on Italian language and culture and setting up a documentation 

centree on the migrant communities in Rome). The migrant women's centre, for which City 

Halll  takes credit, was an NGO initiative which is managed by civic organisations on the 

premisess of Caritas. The establishment of an "Intercultural Unit" in the Education Division, 

andd its activities to promote pluralist attitudes within schools, clearly represent a Pluralist-

typee policy, even if its actions are limited by resources. Finally, there is a large gap between 

municipall  rhetoric and enacted policy regarding the promotion of public awareness and 

tolerancee of cultural Otherness. Here the few municipal actions appear to be more public 

relationss exercises than substantive efforts to sell the new vision of Rome as a multi-ethnic 

city. . 

Inn its Spatial policies, Rome's inaction regarding long-term housing, the presence of 

informall  migrant settlements and other uses of public space appears to be a continuation of 

thee previous Non-policy, alternating between benign neglect and evictions. Despite a 

symbolicc change (making migrants eligible for social housing waitlists), there has been no 

reall  change. One outcome is that regular and irregular migrants face the same problems (and 

lackk of public assistance) in finding lodging in Rome. City Hall's inaction in this area can be 

consideredd a result of the general context (lack of local authority control over the housing 

market),, rather than attributed to its attitudes or expectations toward migrants. In short, while 

Cityy Hall acknowledges the settlement of a significant migrant population, it cannot do much 

aboutt it in terms of their housing needs. 

Summarisingg municipal actions in each policy domain, we see that in some issue areas the 

locall  authority has taken substantial actions, while in others the changes are more cosmetic. 

Clearly,, Rome's migrant strategy since 1993 differs from the previous Non-policy phase: 

500 Public funding covers between forty to fifty  percent of the real costs of services provided to migrants, 
accordingg to some NGO representatives (interviews G. Russo. M. Accorinti). 
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migrantt settlement is acknowledged; a long-term policy has been adopted; a municipal unit 

withh a budget is coordinating it; various measures have been implemented. But while the 

espousedd policy is clearly Pluralist, the delegation strategy that the city has adopted, which 

leavess most of the implementation on the ground (and most of the planning and development 

off  new services) in the hands of civic organisations, raises questions. Can we place Rome's 

policyy response over the past decade in the same category as that of cities such as 

Amsterdam?? It would be stretching the typology to characterise this as a Pluralist-type policy. 

Instead,, we may characterise this phase (1993-2002) as one of an espoused Pluralist policy 

whichh has only been partially enacted. The reasons for this, however, are rooted more in the 

contextt of a weak local authority and a strong Third Sector, rather than in municipal attitudes 

towardd labour migrants. In the latter, Rome has made a substantial leap from a Transient-type 

too a Pluralist-type attitude. 

I l l l 
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7.. Tel Avi v 

1.. Introduction 1 

Sincee its establishment nearly a century ago, Tel Aviv has grown rapidly through the absorption 

off  successive waves of Jewish immigrants coming from a widely varied diaspora. Most of today's 

Tell  Avivis, their parents or grandparents, immigrated from the cities, towns and villages of Europe, 

Russia,, the Maghreb and the Middle East. But in the past decade this city of immigrants has had to 

copee with a different type of Newcomer. The influx of (non-Jewish) overseas labour migrants has 

occurredd at an astonishing rate: from several thousands at the beginning of the 1990s, labour 

migrantss in Tel Aviv are now estimated at around 30,000-60,000, or anywhere between 8-17 per cent 

off  the city population (in 2001 the official population was 358,800, of which about 95% are Jewish, 

excludingg the labour migrant population in the city). 

Thee rapid growth of foreign workers in Israel, from some 15,000 in 1990 to an estimated 300,000 

today,, is largely due to their role as substitutes for Palestinian labour in the country's dual labour 

markett (Schnell and Alexander 2002). Until the 1990s, Israel's economy was largely independent of 

internationall  labour migration movements, thanks to the presence of a nearby exploitable Third 

Worldd labour force in the occupied Palestinian territories. When this source dried up during the first 

Intifada,Intifada, the Israeli government had to recruit foreign labourers from overseas. These 'guestworkers' 

joinedd a small number of irregular labour migrants that had begun to arrive in the mid-1980s. But 

unlikee the Palestinian workers who commuted daily into Israel from the nearby Gaza Strip and West 

Bank,, the overseas labour migrants have remained. Many are concentrated in Tel Aviv, where new 

communitiess of mostly irregular migrants from Africa, Latin America, Asia and Eastern Europe have 

formed.. Israeli society, already fragmented by ethnic and political divides, is not yet prepared to cope 

withh the challenge of a permanent non-Jewish presence in its midst. Government policies reflect this 

indecision. . 

Thee municipality of Tel Aviv, tired of waiting for national-level decisions, has initiated its own 

policiess toward its labour migrant population. In doing so, it has moved within one decade from 

Non-policyy to what might be termed a 'liberal Guestworker policy'. This process can be seen as a 

pragmaticc reaction within the municipal bureaucracy to the problems posed by a large irregular 

migrantt presence, within a restrictive national migration regime. But it also reveals a gradual change 

inn attitudes and expectations within the local authority regarding these non-Jewish zarim (strangers). 

Thee question arises, to what extent have host-stranger relations in Tel Aviv deviated from those at 

thee national level? In addressing this question, the utility of the typology as an analytical framework, 

andd the Guestworker type in particular, will be tested. 

Thee chapter is structured as follows. Section 2 sketches the context of host-stranger relations in 

Israel:: the Israeli ethnocracy; Israel's ethnically-based dual labour market; the national guestworker 

11 Parts of this chapter were published in earlier versions in Alexander 2001b and Schnell and Alexander 2002. 
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regime.. Section 3 summarizes the local context: Tel Aviv' s immigration history; the labour migrant 

populationn and its characteristics; local host-stranger relations; the political and institutional context 

off  policymaking. Section 4 describes the development of local migrant policies in Tel Aviv, in three 

phases.. Section 5 summarizes these using the analytical framework. 

2.. The national context 

Twoo points are crucial to understanding the Israeli migration regime and host society attitudes 

towardd labour migrants in particular. One is the context of Israel as an ethnically-based settler state, 

whichh largely determines the difference between attitudes toward Jewish and non-Jewish 

immigrants,, in both civil society and institutions. The other is the political context of the Israeli-

Palestiniann conflict and its economic aspect: the entrenchment of an ethnically-based dual labour 

market.. This context shapes the expectations and attitudes of the host society toward overseas labour 

migrants,, as elaborated below. 

2.11 Host-stranger relations in the Israeli ethnocracv2 

Israel'ss Zionist ideology and its institutions are still largely based on the "ingathering of the 

Diaspora",, i.e. on Jewish immigration which the state actively encourages and assists. From before 

statehoodd (pre-1948) and until the 1990s immigrants to Israel were overwhelmingly Jewish, and 

mostt Jewish Israelis were overwhelmingly first- or second-generation immigrants.3 According to the 

Laww of Return (1950), Jewish immigrants are automatically granted Israeli citizenship upon their 

arrivall  and generous government subsidies to help in their settlement process. In regard to non-Jews, 

Israell  clearly defines itself as a non-immigration country. Ft is almost impossible for a (non-Jewish) 

immigrantt to obtain Israeli citizenship or even permanent resident status, unless s/he marries an 

Israelii  and/or converts to Judaism (neither is easy). 

Israelii  terminology clearly reflects the polar attitudes toward these Jewish and non-Jewish 

newcomers.. Jewish immigrants are called olim (singular: oleh, literally 'ascender', from the Biblical 

Hebreww 'to ascend' to the Land of Israel). This is a social construct (the Jewish Newcomer) as well 

ass an offical legal status which confers various 'oleh rights'. Labour immigrants are called ovdim 

zarimzarim {ovdim = workers; zarim = foreign, alien). This term too is both a social construct (connoting 

aliennesss and transience) and an official category equal to the European gastarbeiter. The neutral 

termm mehager (migrant) is rarely used in Israel outside of academia. 

Host-strangerr relations have been defined in Jewish-Israeli eyes according to several types of 

Strangers.. The ethnocratic nature of Israeli means that for most Jewish-Israelis, one's civic-national 

membershipp is tightly bound up with his/her ethnic-religious identity. Within Israel the two most 

identifiablee Strangers are: the 'Israeli Arab' (for some: the Stranger as an ethnic minority member of 

22 See Smooha 1990 on Israel as an "ethnic democracy" and Yiftachel 1993 on Israel as an "ethnocracy." 
11 Eighty-two percent of the Israeli population is officially Jewish, the remainder is Palestinian (Muslim and Christian). In 
1995,, 39 percent of the Jewish population were first-generation immigrants and an additional 40 percent were second-
generationn immigrants (Shuval & Leshem, 1998). 
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thee Israeli polity; for others: the Internal Enemy)4 and the oleh (the Jewish newcomer who is 

expectedd to assimilate, and in losing his/her diaspora Otherness, becomes Israeli). For the first forty 

yearss of Israel's existence, host-stranger relations were therefore defined largely in terms of Jewish-

Israelii  attitudes toward the Arab minority or toward Jewish newcomers {olim). This description, 

whilee grossly oversimplified, covers the two main types of host-stranger relations that provide the 

contextt for Israeli attitudes toward labour migrants. 

Untill  the 1990s there was virtually no non-Jewish immigration to Israel (although the last wave 

off  olim following the breakdown of the Soviet Union contained a large proportion of non-Jews, see 

below).. But since 1993 the massive recruitment of overseas foreign workers has created the first 

significantt non-Jewish, non-Arab presence in the country's history. The Israeli host society is now 

contendingg with the presence of an entirely new type of Stranger: the non-Jewish newcomer. At this 

point,, attitudes toward labour migrants are still in flux and relatively open. The labour migrants who 

aree (apparently) settling in Israel are not yet regarded on a par with new Jewish immigrants nor as a 

neww ethnic minority on a par with the 'Israeli Arab' minority. Instead, Israeli attitudes toward labour 

migrantss appear to be based largely on their substitutive role instead of Palestinian workers, and an 

expectationn of temporariness. 

Thesee have led to a generally positive view of labour migrants throughout the 1990s, although 

theree has been a deterioration between 1996*99 as their visibility has increased (Schnell 2001: 18-

19).. Two surveys (Nathanson and Bar-Zuri 1999 and Kop 2000, cited in ibid.) also reveal the ethno-

religiouss factor in determining attitudes toward the temporal presence of the labour migrants, i.e. the 

possibilityy of their permanence. The 1995 survey showed that while higher-income respondents 

respondedd more positively (ranging from agreement to legalise irregular migrants to living next to 

them)) than lower-income respondents, almost two thirds of the respondents approved of the presence 

off  the labour migrants.6 

Interestingly,, it was the degree of religiousness of the respondents that most closely corresponded 

too negative attitudes toward labour migrants. The main factor appeared to be the desire to preserve 

thee Jewish character of the state, rather than negative (racist) perceptions about the migrants, i.e. the 

migrants'' non-Jewishness was sufficient. Using the same questions, a later survey in the migrant 

neighbourhoodss of Tel Aviv which are undergoing some gentrification (Schnell 2000) revealed that 

thee veteran, lower-income (often religious) Israeli residents had developed the most negative 

attitudess toward the labour migrants, while the new, higher-income (mostly secular) residents 

displayedd the most positive attitudes, in relation to the overall national average (see below). 

44 'Israeli Arabs' (Palestinians. Bedouin and Druze holding Israeli citizenship) make up 187r of the population. Although 
mostt speak fluent Hebrew and some even serve in the police and army, they are seen by most of the Jewish population as 
occupyingg a halfway position in terms of membership, partly 'insiders' and partly 'outsiders'. 
55 Other ways in which Israelis define Others (and thus identify themselves) follow the Ashkenazi/Sephardi. the 
Religious/Secularr and the Right-wing/Left-wing cleavages that divide Jewish Israeli society. While equally important, 
theyy are less relevant in terms of host-stranger relations for this chapter. 
hh Even among lower income respondents. 45% said they would agree to have labour migrants as neighbours (Bar-Zuri 
1996,, cited in Schnell 2000: 13). 
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Anotherr insight into current host-stranger relations regarding labour migrants may be gained 

fromm the strategy of the only significant labour migrant association in Israel, in its attempts to affect 

publicc opinion. The members of the African Workers Union (AWU) are labour migrants whose stay 

inn Israel is illegal (see below). AWU spokesmen have been careful not to raise demands that appear 

too threaten the Jewish character of Israel, asking only to be treated humanely "as long as we are here" 

andd denying any intentions to settle in the Jewish state (interview N. Holdbrook). Kemp et al. (2000: 

108-9)) describe the AWU's strategy of raising "two major themes explicitly aimed at mobilizing 

Israelii  public opinion and support..." First, they depict themselves as a "community of suffering", 

drawingg parallels between the current hardships of the African migrant community in Israel, and 

thosee of the Jewish diaspora in the past. Second, they claim some rights that are divorced from 

nationall  membership (Soysal's 1994 "valorization of personhood"). In other words, there is no 

demandd for incorporation into the host society or polity, although some have been in Israel for years 

andd show signs of settlement. 

Thiss strategy has been quite successful in creating a non-threatening image of the African labour 

migrants.. The relatively benign views of Israelis toward the African community do not necessarily 

carryy over to other migrant communities (e.g. Latinos). Israeli attitudes toward labour migrants are 

boundd to change when the host society perceives their presence as a permanent one. i.e. when they 

aree no longer regarded as temporary substitutes for Palestinian workers. Until now, most Israelis still 

regardd the overseas labour migrants as a non-threatening substitute for the Palestinian workers, rather 

thann as competition for Israeli jobs. However this is based on the expectation of their temporariness, 

untill  the conflict with the Palestinians is resolved. But as their presence assumes signs of permanence 

(e.g.. migrant children reaching higher grades in school), the migrants are seen increasingly as a 

threatt to the Jewish character of the host society. 

2.22 An ethnically-based dual labour market 

Attitudess toward labour migrants are thus linked to their role as a substitute labour force 

replacingg the Palestinians in the secondary market. From 1956 to 1987 the Israeli economy became 

dependentt on cheap Arab labour, developing an ethnically-based dual labour market in which certain 

(usuallyy dirty, demeaning or dangerous) jobs were considered as "Arab work". Prior to 1967, this 

dependedd on 'Israeli Arabs'. After 1967, Palestinians from the occupied West Bank and Gaza Strip 

begann to commute to work in Israeli cities and towns. By the late 1980s some 120.000 workers, or 

9%% of the labour force in Israel, was Palestinian - less than half of them legal workers. The 

constructionn and agricultural sectors became especially dependent on Palestinian labour, which 

constitutedd 45% and 25% of their workforce, respectively (Bartram 1998, Fischer 1999, Schnell 

2001). . 

Inn 1987 the first Palestinian uprising (intifada) broke out, leading to frequent closures of the 

Territoriess and government bans on employment of Palestinians. Under increasing pressure from 

employerss (especially the powerful construction and agricultural lobbies), the government decided in 

mid-19933 to allow large-scale recruitment of foreign workers from overseas, as a 'temporary' 
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solutionn to the shortage of cheap labour.7 The detachment of the Israeli economy from the Palestinian 

workforcee meant that Israel effectively entered the global labour market in the 1990s. The total 

numberr of annual permits issued for employing foreign workers rose from some 10,000 in 1993 to 

almostt 70,000 in 1995, peaking at about 100,000 in 1996, thereafter stabilising at around 90,000. Of 

these,, 75% are employed in construction (mainly Romanians), 15 per cent in agriculture (mainly 

Thais)) and 10 per cent in domestic services (mainly Filipinos) (Schnell 2001). 

Parallell  to the increase in legal labour migrants there was an increase in irregular immigrants 

(withoutt a stay and work permit). Currently there are an estimated 200-250,000 regular and irregular 

labourr migrants in Israel - the second-highest ranking in the world for labour migrants per capita 

(Friedmann 2002). The number of foreign workers with permits in Israel runs between 80-100,000, 

whilee the number of undocumented foreign workers in Israel is estimated at around 150,000 or 

more.88 In effect, overseas labour migrants have largely replaced the Palestinians who now account 

forr only 4% of the workforce. The high proportion of irregular migrants is largely due to national 

immigrationn policies, elaborated below. 

Figuree 7.1 Development of the secondary labour market in Israel, 1956-1998 
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Source:: Schnell 2001, p. 11, Figure 1. 

2.33 The Israeli guestworker regime 

Thee national guestworker regime established in 1993 has been extremely restrictive, in keeping 

withh the Israel's character as an immigration country for Jews only (Rosenhek 1999). The 

governmentt issues stay and work permits (valid for 1-2 years and renewable depending on the 

77 Government efforts to fil l the gap left by the Palestinians in the construction sector, through subsidised recruitment of 
Israelis,, including the new immigrants from the former Soviet Union, did not succeed. Construction work remains I the 
eyess of many Israelis "Arab work". This further demonstrates the ethnic nature of Israel's segmented labour market. 
88 According to government estimates for 1998 the total number of foreign workers in Israel was some 170.000. about half 
off  them legal. Other estimates place the number at 200,000 or more. i.e. approximately 3 per cent of the national 
populationn (Ministry of Labor and Welfare, Manpower Planning Authority. 1998). Some consider the government 
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employmentt sector) not directly to the worker but to his/her employer, who is responsible for the 

foreignn workers' housing, work conditions and health insurance. In fact, manpower agencies handle 

mostt of the process of recruitment and responsibility for foreign workers. This bonding of foreign 

workerss to a specific employer who can make them illegal simply by dismissing them, encourages 

massivee exploitation. Employer responsibilities toward "their" workers are routinely violated and 

routinelyy unenforced by the government, due to lack of manpower and lack of wil l on the part of the 

government.. This actually accords (although formally violating) with the government policy, which 

hass an interest in keeping labour migrants under a tight leash and encouraging rapid rotation (Bar 

Zurii  1999, Drori and Kunda, 1999, Schnell and Alexander 2002). 

Thee paradoxical result of the Israeli guestworker regime is that conditions for irregular labour 

migrantss are often better than those of regular guestworkers.10 Irregular migrants face the threat of 

deportationn but are free to choose their workplace, bargain over work conditions, choose their 

housing,, etc. As a result, many legal migrant workers abandon their employer in search of better 

wagess and improved conditions, or following work disputes, thus entering the illegal migrant 

population. . 

Despitee frequent changes of government and constant pressure from Israeli human rights 

organisations,, there has been littl e fundamental change in the national guestworker regime. From 

19933 to 1996 national policy effectively ignored illegal workers, applying only a symbolic policy of 

arrestt and deportation. In late 1996 the government reduced the number of work permits issued for 

legall  workers and set a target of 1000 deportations per month of illegal migrants. The number of 

deportationss grew, but remained a fraction of the level intended. Since then the toughness or leniency 

off  government policy toward illegal migrants (i.e. the deportation policy) has zigzagged as coalitions 

(andd Interior Ministers responsible for this issue) have changed again and again (Box 7.1). 

estimatess to be low. The Israeli NGO Workers Hotline (Kav LaOved) estimates there are 141.000 irregular migrants and 
aa total of 200-250,000 foreign workers in Israel (Kav LaOved Newsletter, May 2000). 
Commonn abuses by employers/manpower agencies include illegally confiscating "their" workers' passpons upon arrival 

inn Israel, deductions from the salary for various fictitious costs, delays in payment or not paying at all, and dismissing the 
workerr if s/he complains, thus making him/her "illegal". 

Regularr (legal) foreign workers aree those with both a valid stay and work permit. Irregular (illegal) migrants are those 
whoo arrived on a tourist visa and overstayed, or those who arrived as regular guestworkers and left (or were dismissed 
by)) their legal employer. 
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Boxx 7.1 The politics of immigration policy in Israel 

Twoo government ministries are primarily responsible for policy concerning non-Jewish 
immigrants:: Labor & Welfare, and Interior. Conspicuously absent is the Ministry of 
Immigrantt Absorption, which deals only with Jewish immigration. 

Underr the Likud-led coalition government (1996-1999), both ministries were in the hands 
off  the Orthodox party Shas, which is clearly antagonistic to non-Jewish migrants. In the 
firstt year of the Labour-led government, the Ministry of Labour and Welfare was still 
controlledd by Shas but the Russian immigrants' party Israel Ba'Aliya controlled the 
Interiorr Ministry. In 2000, following the secession of these two parties from the coalition 
government,, both ministries were headed by ministers from the ruling Labour Party. 

Byy the late 1990s, demands were raised from within the government to reform the 
guestworkerr regime which was considered unsatisfactory by all concerned, except the 
employerss and manpower agencies who were profiting handsomely. Following pressure 
fromm human rights NGOs and left-wing members of parliament {Knesset), a number of 
changess were made in migration legislation in the year 2000: 

Thee 1991 Employment of Foreign Workers Law was amended, tightening employers' 
responsibilitiess for foreign workers' health insurance and housing conditions. 

Thee Health Ministry introduced a formal arrangement to include children of foreign 
workerss regardless of legal status in the national health insurance scheme, on a limited 
basis. . 

Thee Law of Entry (1952) was amended, to regulate the detention and deportation of 
illegall  migrants, introducing a quasi-judicial review into the process. 

Nevertheless,, in August 2000 Prime Minister Barak ordered an intensification of the 
deportationn policy together with a decrease in the number of work permits issued. The 
currentt right-wing government basically continues this policy, with a declared (but never 
realised)) aim of 1000 deportations per month. 

Sources:: Kemp et al. 2000; interviews D. Alexander and M. Pinchuk. 

Inn sum, the migration regime of the past decade reflects both the ethnocratic nature of Israel and 

thee temporary, substitutive role of overseas labour migrants, as understood by all the governments 

regardlesss of their political leaning. The latter assumption is based on the notion that the recruitment 

off  guestworkers is a stopgap measure "until things calm down" (i.e. until Palestinian workers can be 

re-introducedd into the Israeli labour market and their exploitation duly renewed). The outcome is a 

migrationn regime which inadvertently encourages a high proportion of irregular migrants, beyond 

governmentt control. This outcome is similar to that of the Italian case, with the important exception 

thatt Israel has no regularisation (amnesty) policy as in Italy, to periodically decrease the proportion 

off  irregular migrants. In Israel, undocumented migrants remain undocumented, and Tel Aviv has 

becomee the primary magnet for this population. 
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Israeli'ss particular circumstances may raise the question of comparability between Tel Aviv and 

thee other (European) cases in this book. However, when we look at the local level, particularly in 

regardd to labour migrant settlement and local policy reactions (below), it becomes clear that Tel Aviv 

is.. if not similar, than certainly comparable to European cities. As we will see. many aspects of 

labourr migrant settlement in Tel Aviv in the past decade are similar to processes occurring in new 

immigrationn cities such as Rome in the past two decades. Regarding the response of the host society, 

itt appears that 'Fortress Israel' is not so different from 'Fortress Europe', as far as attitudes and 

actionss toward the presence of these newcomers. This is especially true regarding attitudes in Tel 

Aviv,, the most secular and westernized city in Israel (below). In sum: while Tel Aviv's policy 

responsee to labour migrant settlement may be embedded in a unique national context, the same holds 

truee to a great extent for every other city in this comparison. 

3.. The local context 

3.11 A city built on waves of immigration 

Tell  Aviv was founded in 1909 as a suburb of Yafo (Jaffa) by sixty Jewish families who wanted to 

escapee the overcrowding of the ancient port town, and to establish the 'first Hebrew city'. Its 

spectacularr growth was thereafter based on a series of immigration waves, of which the arrival of 

labourr migrants is the latest, and the first non-Jewish wave. In its first forty years the new town of 

Tell  Aviv absorbed Jewish immigrants from Europe, North Africa and the Middle East, growing to 

100.0000 by 1935 and 200,000 by 1947. Israel's War of Independence (1947-1949, known to the 

Palestinianss as 'the Disaster'), involved street-to-street battles between residents of Tel Aviv and 

Yafoo and ended with an estimated 70.000 Palestinians fleeing Yafo almost overnight in 1948. In 

19500 the nearly deserted city of Yafo was annexed to the municipality of Tel Aviv and the remaining 

40000 Palestinians became Israeli citizens and residents of Tel Aviv-Yafo'.11 Today Arab residents 

constitutee about 49c of Tel-Aviv-Yafo's population.13 

Meanwhile,, Jewish refugees from the Arab countries and Europe swelled Tel Aviv-Yafo's 

populationn to 345,000 by 1951. The city's population peaked in the mid-1960s and then slowly 

declinedd as a result of suburbanisation until 1988. Between 1989-1994, immigration from the Soviet 

Unionn resulted in the settlement of nearly 26.000 Russians in Tel Aviv, constituting 7.4% of the city 

populationn by the end of 1995. The wave of Russian olim was the first to include a high proportion of 

non-Jews,, coming as family dependents and under false papers (it is estimated that up to a third or 

moree of the Russian immigrants to Israel are not Jewish).13 The Russian immigrants first settled in 

1'' Tel-Aviv-Yafo is the official name of the city, since the annexation of the Arab city of Yafo (Jaffa) to Tel Aviv in 1950 
(seee below). I use the term Tel Aviv to designate the entire city, noting Yafo separately when necessary. 
1212 Some 16,000 'Israeli Arabs' officially reside in Tel-Aviv-Yafo (roughly 60<7r Moslem and 40% Christian). Most live in 
Yafo.. comprising a quarter of Yafo's residents. This does not include irregular labour migrants from Arab countries 
(below). . 
133 Local census data are based on respondents' self-definition of their religious identity. Until 1990. "non-Jewish" in Tel-
Aviv-Yafoo meant Muslim or Christian Arab. After the wave of immigrants from the ex-Soviet Union, "non-Jewish" no 
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Yafoo and the poorer, southern Tel Aviv neighbourhoods. Within a few years many improved their 

economicc position and moved to better areas (Menahem 1993). 

Thee southern neighbourhoods abandoned by the upwardly mobile Russian immigrants were soon 

filledfilled in by overseas labour migrants. The number of labour migrants settling in Tel Aviv can only be 

estimatedd (see below), but it appears they numbered only a few thousands from the late 1980s to 

1993.. With the beginning of the guestworker policy the number increased dramatically, and Tel 

Aviv' ss labour migrant population (regular and irregular) is now estimated at 30-60,000. Taking this 

intoo account, the total city population may now approach 400,000 (Figure 7.2). 

Figur ee 7.2 Population of Tel Aviv-Yafo (1910-2001) and estimate of labour migrant population 
(1985-2001) ) 
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Source:: Official population: Municipality of Tel Aviv, 2002, Profil Hair, p. 28, Figure 1.1. 
Labourr migrant population: author's estimate (see section 3.2, above). 

3.. 2. Labour migrants in Tel Aviv 

3.2.11 Population and characteristics 

Untill  the 1993 change in government policy, overseas labour migrants were a marginal presence 

inn Israel. Irregular labour migrants began arriving in Tel Aviv in the late 1980s, mostly from Africa. 

Theyy were followed by irregular migrants from Latin America, Eastern Europe, the Far East and 

neighbouringg Arab countries. The overriding motivation was work, although the "added spiritual 

value""  of living in the Holy Land may partly explain Israel's attraction for immigrants from Latin 

longerr assumes Arab. In the 1996 census, 35% of the respondents identifying themselves as non-Jews were Russian 
immigrantss (Tel-Aviv-Yafo Municipality, Statistical Yearbook 1997). 
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America.. Africa and the Philippines.14 Most labour migrants from Africa and Latin America arrived 

onn tourist visas and stayed on illegally. Asian migrants arrived after 1993 as legal foreign workers 

(Thaiss in agriculture, Philippinas in elderly care). Many became irregular when they left their legal 

employers.. Migrants from Eastern Europe arrived by both routes, as well as some whose oleh 

(Jewishh immigrant) status was rescinded when they were discovered to have false documents. 

Finally,, an unknown number of workers from Arab countries entered through neighbouring Egypt 

andd Jordan and then disappeared within the Arab communities inside Israel (Schnell 2001). 

Tell  Aviv soon became the focal point of the irregular migrant communities in Israel due to its 

sizee and relatively large informal labour market, and later through chain migration. Most irregular 

migrantss found work in house cleaning, geriatric care, restaurants and hotels, and light industry. It is 

extremelyy difficult to estimate the size of the labour migrant population in Tel Aviv , of which an 

estimatedd 70-80% are undocumented. The Municipality claims that there are some 60,000 foreigners 

inn the city. Among researchers, however, the estimates vary between 30-50,000, while the NGO 

Workerss Hotline believe the numbers are higher than 60,000 (Tel Aviv Welfare Division, 1999; 

Schnelll  and Alexander 2002). 

Ass in other new immigration cities (Athens, Barcelona, Rome), Tel Aviv's labour migrant 

populationn is extremely diverse and reflects the characteristics of the "new migration" (see Chapter 

3).. With over eighty countries represented, there is no dominant ethnic group or continent of origin 

(Figur ee 7.3). The single largest ethnic group may be the Filipino community (as in Rome), but the 

irregularr status of most labour migrants in Tel Aviv can allow no more than approximate 

'guesstimates'.. Based on these (from NGOs as well as municipal sources), it appears that migrants 

fromm the former Soviet bloc countries (Romania, Poland. Ukraine, Russia) may currently constitute 

thee largest contingent15, followed by migrants from Southeast Asia (Filipines, Thailand)16, sub-

Saharann Africa (Ghana, Nigeria, etc.) and South America (Columbia, Ecuador, etc.). Other groups 

includee Turks and Chinese recruited as construction workers. An unknown number of labour 

migrantss originate from Arab countries (mostly Jordanians, but also from Egypt and Maghreb 

countries).1 1 

144 For Israel, it is politically difficult to curtail the flow of pilgrimage tourists in an attempt to limit illegal immigration. 
Workerss from eastern Europe are imported by the construction industry primarily from Romania, in organised groups 

off  single men. An unknown amount of foreign workers who arrived with permits have left their legal employers and 
continuee to work illegally. Workers from the former Soviet Union are estimated to have become in recent years the 
largestt group of undocumented workers in Israel (Ha'aretz. 25/2/00). 
i66 The East Asians are mostly single Philipino women and a smaller number of single Thai men and women. They are 
employedd legally as care-givers residing with their employers, or illegally as domestic help and in restaurants. 

Irregularr labour migrants from neighbouring Arab countries cross the border into the Palestinian Authority and 
infiltratee into Israel, together with thousands of Palestinians searching for irregular work in Israel. Most reside in Yafo 
(Schnelll  2000). 
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Figuree 7.3 Estimated labour migrant population in Tel Aviv* , by continent of origin 
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**  Various estimates of the labour migrant population in Tel Aviv range from 30,000-60,000 (70-80% 
irregularr migrants). 
Source:: author's estimate (see section 3.2, above). 

Mostt research has focused on the African and Latino communities, estimated at around 15,000 

altogether,, nearly all of them undocumented.18 Kemp et al. (2000) noted that both communities share 

severall  characteristics, apart from their irregular status: a high percentage of families with children, a 

relativelyy educated population, well-developed communitarian patterns of organisation. The African 

communityy is the most highly organised, with community lif e revolving around churches, self-help 

organisationss and one pan-African political association (below). Fear of arrest and deportation 

remainss the underlying reason for the underground nature of the African organisations. Dozens of 

undergroundd churches of various denominations operate in former stores and warehouses in southern 

Tell  Aviv, in addition to at least two dozen 'kindergartens' and one African community 'school', 

usuallyy operating in private apartments. The Latino community has developed independent religious 

organisations,, supplementing the established Catholic churches in Yafo, as well as a variety of self-

188 According to the Ministry of Labor. Africans account for some 15 per cent of the illegal migrant workers in Israel, i.e. 
betweenn ten to twenty thousand, of which the majority reside in Tel Aviv. The African Workers Union claims their 
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help,, cultural and recreational organisations. Until recently, the central communal event of this 

communityy (attracting non-Latino migrants as well as Israelis) was a weekly football tournament at a 

seasidee park, accompanied by Latino music and food stalls. This has now dispersed to several less 

visiblee locations in fear of police raids (ibid). The Filipino community is exceptional in having both 

regularr and irregular labour migrants, the majority of them working as caregivers. They too have 

developedd associations, mostly centred around social activities and self-help organisations (Von 

Breitensteinn 1999). 

Ass noted above, the Israeli guestworker regime has led to a paradoxical situation whereby the 

undocumentedd migrants have greater freedom to mobilise than the legal guestworkers. While the 

legall  workers live in fear of their employer's wrath should they openly organise, undocumented 

workerss are liable to deportation in any case and have more incentives and resources. However, only 

thee African community has succeeded in political mobilisation. The African Workers Union (AWU) 

wass established in 1997, officially registered as a non-profit organisation in Israel, and now has 

1.2000 card-carrying members, nearly all of them irregular migrants! Through lobbying activities 

carriedd out in close cooperation with Israeli human rights activists (appearances before Knesset 

memberss and the media as well as events organised by NGOs and the municipality (below)), the 

AWUU has become the public voice of the labour migrant community in Israel vis-a-vis the host 

society.. As noted above, this was achieved by portraying African labour migrants as a responsible, 

respectablee public that is more a victim of, than a threat to, the Jewish state. A similar attempt by 

labourr migrants to create a 'Latin Workers Union' in 1998 (again, with the active support of Israeli 

activists)) was abandoned after two of its leaders were deported (Rosenheck 1999, Kemp at al. 

2000).19 9 

Inn contrast to the above, legal foreign workers in Tel Aviv (mostly employed in construction, the 

majorityy from Romania with smaller contingents from Turkey and China) have not developed formal 

sociall  organisations. This is primarily explained by lack of motivation: nearly all the guestworkers 

aree single male adults in Israel on a 1-2 year permit and regard their stay as temporary. Collective 

grievancess about work and living conditions are either settled within the workplace (sometimes by 

thee employer dismissing the troublemakers), or brought to the attention of Workers Hotline, the 

NGOO dealing with these issues (ibid). 

Thee degree of labour migrant concentration in the 'core area' depends in part on the intensity of 

thee deportation policy. Police raids leading to deportations have focused on Neve Sha'anan, which 

resultingg in a marked degree of dispersion from this area in recent years.20 According to Schnell 

populationn in Tel Aviv is decreasing and is now no more than 5.000 (interview N. Holdbrook). Both entities have reasons 
too exaggerate (maximise or minimise) these numbers. Latino migrants are estimated at several thousands. 

Thee Latino community now regards that mobilisation attempt as leading to an escalation in arrests and deportations 
(ibid).. According the the president of the AWU, the Latino leaders made demands that were too provocative to the Israeli 
authoritiess (interview N. Holdbrook; personal communication with Barak Kalir). 

Thee dispersal of the migrant population beyond the "core neighbourhoods" is reflected in the latest statistics of the 
neighbourhoodd health clinics, which show that the percentage of migrants among the total number of cases at the Neve 
Sha'anann and Florentin clinics decreased slightly (307r and 20% respectively) in comparison to previous years, while 
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1999,, about a third of the labour migrants now reside in five southern Tel Aviv neighbourhoods 

(Nevee Sha'anan, Shapira, Florentin, Hatikva, Ezra/Ha'argazim) plus a neighbourhood adjacent to the 

city'ss central open market (Kerem Hateimanim). Another third reside in secondary concentrations in 

Yafoo (Arab foreign workers in Ajami neighbourhood) and central-northern Tel Aviv (foreign 

workerss in domestic and geriatric care, mostly Filipinas, who live with or close to their employers). 

Mapp 7.1 Labour  migrant concentrations in Tel Aviv 

Source:: Schnell 1999. Foreign Workers in Southern Tel-Aviv-Yafo, p.26, Figure 2. 

risingg in the south-eastern neighbourhood of Hatikva (to 209c of all cases) (Municipality of Tel Aviv-Yafo, Public Health 
Division,, Report on migrants, July 2000). 
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3.2.22 Geographical distributio n 

Labourr migrants in Tel Aviv reside mostly in the southern half of the city, concentrating around 

twoo working class neighbourhoods (Neve Sha'anan and Shapira), located on the southeastern 

peripheryy of the downtown business district (CBD) and between the old and new central bus stations. 

Thee municipality has defined this as the 'core area' of the foreign worker population in Tel Aviv 

(Boxx 7.2). According to one municipal estimate, between 8,500-10,000 foreign workers reside in 

thesee neighbourhoods, comprising between 50 to 60 percent of their population and up to one third 

off  Tel Aviv's labour migrant population (Planning Division, 1999 policy draft report). 

Boxx 7.2 Neve Sha'anan: the 'foreign workers neighbourhood' of Israel 

Thee 'core area' of Tel Aviv's labour migrant population is located in two traditionally 
proletariann neighbourhoods. Neve Sha'anan and Shapira. Labour migrants began settling 
heree in the late 1980s due to low rental prices and easy access to public transportation (an 
importantt asset for many illegal workers who clean houses throughout the metropolitan 
area).. The construction of the massive New Central Bus Station in Neve Shaanan in the 
1980ss aggravated the physical and economic deterioration of the district, now known as 
thee 'bus stations area'. Until the mid 1990s Neve Sha'anan and Shapira had among the 
highestt negative migration rates in the city. These neighbourhoods still contain an 
unusuallyy large percentage of Russian and Ethiopian olim who have not managed to 
integratee in Israel. From 1993 the settlement of foreign workers in these neighbourhoods 
becamee massive. 

Nevee Sha'anan, with its foreign workers' cafes and meeting places, also serves a broader 
populationn of labour migrants living and working outside of Tel Aviv. On weekends and 
holidayss they converge to meet with fellow migrants, some even hiring apartments 
togetherr to serve as their weekend homes. For many foreign workers lodged in isolated 
constructionn sites and agricultural settlements during the week this concentration 
providess them with a feeling of community and security. 

Crucially,, the 'core area' is adjacent to the central node of Israel's intercity bus system, 
creatingg a peak exposure area of the labour migrant presence for Israelis passing through. 
Inn the eyes of the local population, media and politicians, the geographical concentration 
off  the labour migrants magnifies the impact of their presence in Tel Aviv. Neve Sha'anan 
hass thus become the symbol of the foreign worker presence in Tel Aviv and Israel. 

Recentt municipal plans for renovation of the southern neighbourhoods devote special 
attentionn to the 'foreign worker problem' but have also raised its potential as a 
springboardd for urban renovation (see section 4.3.6, below) 

Source::  Schnell, I. (1999) Foreign workers in southern Tel Aviv (in Hebrew). 

3.33 Local Host-stranger relations 

Hostt society attitudes toward labour migrants may be regarded as particularly tolerant in Tel 

Aviv ,, the most secular and cosmopolitan city in Israel. The image of labour migrants as a threat to 

thee Jewish state, played on especially by Orthodox and conservative politicians, is probably 
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somewhatt weaker in Tel Aviv. Here also, human rights organisations are most active and have done 

muchh to raise local awareness of labour migrant rights. Al l but one of the relevant NGOs -- Kav 

La'Ovedd (Workers Hotline); the Association for Civil Rights in Israel (ACRI), Physicians for Human 

Rightss (PHR) and Hotline for Workers in Detention -- are based in Tel Aviv. The local press and 

particularlyy the popular weekly Ha'ir (The City) also served as a major factor in creating public 

empathyy toward the labour migrant population. In a series of articles published since 1996, Ha'lr 

raisedd this issue in local public discourse by presenting the human face of the foreign worker 

population,, their precarious living conditions and exploitation by Israeli landlords and employers. 

However,, the relatively tolerant attitude that first characterised the local response to labour 

migrantss is changing. Tel Aviv's population is becoming increasingly polarized. As noted above, the 

labourr migrants are concentrated in the city's southern neighbourhoods. These neighbourhoods are 

alsoo becoming poorer and more religious, as the socio-economic gap in Tel Aviv widens, between 

richrich and poor, secular and religious (Municipality of Tel Aviv-Yafo 2002a 2002). Schnell's (2000) 

surveyy of attitudes among residents in Neve Sha'anan and Shapira revealed a clear divide between 

lowerr and higher income residents. The latter ("yuppies" who have followed recent gentrification 

trendss in those neighbourhoods) provided the most positive responses, in a clear example of 

'embracingg strangers': This was also demonstrated in interviews conducted during the 'public 

participation'' stage of the new scheme for redevelopment of the Stations Area (see section 4.3.6 

below): : 

Question:: How do you feel living with foreign workers as neighbours? 

Answer:: It's nice to have heterogeneity. They don't harm me, everyone does his own 
thing.. Visitors tell me "Listen, it's like living abroad here!" There's really a positive 
atmosphere.. But I wouldn't want Neve Sha'anan to be defined as only a foreigners' 
neighbourhood. . 

(Intervieww with Yuval, 36 year old bachelor, economist, purchased his flat in Neve 
Shaanann in 1994, cited in Municipality of Tel Aviv-Yafo 2002a: 117. my translation). 

Inn sharp contrast, lower income residents in these neighbourhoods feel entrapped and in 

competitionn with the labour migrants (Schnell 2000: 13-14). A sign of rising xenophobic feelings 

mayy be found in Hatikva, a traditional right-wing neighbourhood in southeast Tel Aviv which has 

experiencedd a substantial inflow of labour migrants in recent years. Following a Palestinian suicide 

attackk in October 2000, anti-Arab riots broke out in several working class neighbourhoods, most 

famouslyy in HaTikva, where cries were heard to the effect: "First we'll take care of the Arabs, next 

timee will be the foreign workers' turn" (interview E. Altar). According to the journalist covering the 

labourr migrant issue in Tel Aviv, "its amazing there is so littl e anti-migrant feeling in Tel Aviv , 

consideringg the Israeli context...of ethnic-based fear (of Arabs) and insecurity about the future 

characterr of the Jewish state" (interview E. Fishbein). 

: '' "The new Tel Avivians", series of articles in Ha'ir newspaper. August 1996 - June 1999. by Einat Fishbein. Fishbein. a 
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3.44 Political and institutional context 

Locall  politics in Tel Aviv are linked to national politics insofar as most of the local party lists are 

linkedd to national parties. Nevertheless, the coalition-building that follows local elections and the 

day-to-dayy politics do not necessarily follow the common divides in Israel, of Right versus Left, 

Religiouss versus Secular. Traditionally, Tel Aviv's generally centre-left and secular population meant 

thatt its mayors were liberal (by Israeli standards) regardless of their party affiliation. Tel Aviv-Yafo 

iss formally governed by a mayor and city council totalling 31 members, elected for five-year terms. 

Thiss case study covers two mayoral terms. From 1993 to 1998 the city was ruled by a mixed (right-

left)) coalition headed by Mayor Ronnie Milo. Mil o is a professional politician and left-leaning 

maverikk from the right-wing Likud party. In the November 1998 municipal elections he was defeated 

byy Ron Huldai, a former Air Force pilot and school director, who ran as an independent candidate 

(adoptedd by Labour at the last minute) on a campaign to improve the quality of lif e for local 

residents.. In 1999 Mayor Huldai set up a wall-to-wall coalition, meaning that there is virtually no 

oppositionn in city council. 

Municipall  policy is decided by the mayor within the broad lines of coalition agreements. A 

majorityy vote in the city council can oppose the mayor's policy, but this is rare. Mayor Huldai 

replacedd the previous system in which the different divisions of the municipal bureaucracy22 were 

headedd by aldermen (representing different coalition factions), with top civil servants who report 

directlyy to the mayor and his appointed advisors. City councillors were left with chairmanship of 

committees,, whose influence is questionable. This means that it is the mayor and his advisory team, 

togetherr with the top civil servants, who effectively make local policy at least in the issue areas 

affectingg labour migrants. 

Thee main restraints on local migrant policies come from the national government. Israel is a 

highlyy centralized country where ministers and civil servants in Jerusalem routinely meddle in local 

matters.. Although local authorities in Israel are weak vis-a-vis the national government, the 

municipalityy of Tel Aviv is relatively autonomous due to its size and economic importance. This 

translatess into a high municipal income from local taxes which gives Tel Aviv's mayors more room 

too maneuver.:? As we shall see. this made it possible for the Huldai administration to not only 

espousee but also implement an independent migrant policy since 1999. 

4.. Local migrant policies in Tel Aviv 

Ass noted above, overseas foreign workers became significant in numbers and visibility from 

19933 onward. During the past decade (1993 -2002) the municipality 'awoke* to the fact that it had a 

labourr migrant population, tried to grasp its meaning and searched for ways to cope with this new 

journalistt with a strong activist streak, almost singlehandedly pushed this issue in her weekly column. 
""  The municipal bureaucracy is now composed of 'Administrations' (mmhaiot. e.g. Social Services Administration, City 
Engineer,, etc.), which include 'Divisions' (e.g. Welfare. Planning) subdivided into Departments (e.g. South Tel Aviv 
Welfaree Department, Long-Term Planning Department). Specific service units are found in various Divisions (e.g. 
MESILAA within the Social Services Division, below). 
~-~- Government payments accounted for only some 12̂  of of the 1997 municipal budget. 
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challenge.. The changes in Tel Aviv's policy reaction can be seen as a result of shifting attitudes and 

expectationss regarding the migrant presence within the local professional bureaucracy, followed by a 

changee in mayors. This process is described below in sub-sections 4.1,4.2 and 4.3, corresponding to 

threee policy phases. Sub-section 4.4 summarizes and analyses this process in terms of the model and 

typology. . 

4.11 Non-policv. late 1980s to mid-1990s 

4.1.11 Informa l provision of basic services 

Itt is fair to say that prior to 1993 the municipality was largely unaware of the irregular migrant 

populationn in its midst, numbering perhaps several thousand and nearly all undocumented. From the 

mid-1990ss municipal workers began to provide access to basic health, welfare and educational 

servicess to this population, especially migrant children. This practice developed as a bottom-up 

responsee by 'street-level bureaucrats' to concrete needs they encountered. In lieu of a formal 

municipall  policy toward the migrant population, the services provided to labour migrants during this 

periodd were determined by those directly responsible for their provision and approved post-facto by 

theirr superiors. Their criteria were based on professional ethics and their interpretation of Israeli laws 

andd international agreements (such as the UN Convention on the Rights of the Child), which they 

chosee not to ignore. This phase is described below 

Healthh services are largely provided in Israel through the national health insurance system, 

however,, the local authority manages a network of neighbourhood 'Family Health clinics' which 

providee preventative treatment to pregnant women and infants.24 In Tel Aviv the nurses at several 

clinicss began treating migrant women and infants. By 1995 an informal practice had formed in two 

clinicss serving the main migrant neighbourhoods, whereby nurses remained at the end of the day to 

providee corrective medicine for migrant children, since they were excluded from the national health 

insurancee system and could not afford private treatment. By 1996 (the first statistics on the treatment 

off  migrants), the clinics were treating 543 migrant families, including 400 babies, 225 infants and 25 

pregnantt women. In the Neve Sha'anan clinic half of all cases at this time were migrants. This norm 

wass condoned by the director of the Public Health Division (Dr. Nehama, a pediatrician), who later 

reportedd it to the political level (Director of Public Health, letter to the Deputy Mayor, "Re: Foreign 

workerss in Tel-Aviv-Yafo", 16.7.96). 

Dr.. Nehama described Tel Aviv's Non-policy toward the labour migrants: 

...wee knew then [ca. 1995] that they were being treated, but we didn'tt yet know the 
breadthh of the phenomenon [...] At that time there was no written policy regarding them. 
Myy attitude is that medical treatment should be given universally, without regard to 
status.. We had also admitted Israelis who for some reason are not covered in the 
Nationall  Health Insurance scheme, so admitting [the labour migrants] was a natural 
continuationn of this...I was aware of the practice and did not give a directive for or 

244 The Family Health clinics are managed by the city's Public Health Division and their staff are municipal workers The 
Ministryy of Health covers 70% of the local authority's costs. Israeli law requires them to treat residents covered by the 
nationall  Health Insurance scheme, i.e. Israeli citizens but not labour migrants. 
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againstt [treating migrant children]...The non-intervention [of the political level] and the 
factt that they did not try to stop this practice, is also a policy (interview H. Nehama). 

AA similar practice developed in the main municipal hospital, Ichilov. Ichilov's doctors tended to 

bee more flexible in defining 'emergency treatment' and extending hospitalisation days provided to 

uninsuredd migrants (interviews H. Nehama. R. Adout). By 1997-98 the treatment of uninsured 

migrantss had cost the municipal hospital 1.5 million shekels (interview R. Zafrir).2S 

Similarly,, social workers from the Welfare Division treated cases that they defined as 'critical', 

followingg criteria established in Israeli law regarding adolescents. In 1998, some 250 cases involving 

migrantt families were reported (by migrants, neighbours or police) to the Welfare Division, of which 

422 were defined as critical and treated by the social workers (Welfare Services Division, Southern 

Bureau.. "Foreign workers - welfare" report 11.4.99). The city's Homeless Unit also dealt in a limited 

wayy with labour migrants who were without shelter. 

Anotherr bottom-up initiative occurred at the Bialik School, the main municipal primary school in 

Nevee Sha'anan. While some other public schools refused to enroll migrant workers' children (in 

violationn of Israeli law which requires all children to be enrolled regardless of their parents' status), 

thee director of the Bialik School adopted a policy of welcoming migrant children. This policy 

receivedd the post-facto approval of the director of the Education Division. In 1994 the first four 

migrantt pupils enrolled, the following year the number quadrupled and then doubled again the year 

after,, reaching over 60 pupils by 1999 (interview A.Yahalom). 

4.1.22 Urban policies regarding labour  migrant concentrations 

Byy the mid-1990s the presence of labour migrants in several neighbourhoods of central-southern 

Tell  Aviv was noted by municipal planners, who regarded it primarily as an obstacle to urban 

developmentt (see below). In the Neve Sha'anan area, the concentration of foreign workers was seen 

ass one more disadvantage in a neighbourhood characterised by physical deterioration, drugs and 

prostitutionn and out-migration of indigenous residents. However, this area remained largely 

neglectedd under the Mil o administration, as most of the municipal planning efforts were oriented to 

attractingg business and office development in the new Central Business District developing 

northward.. In two nearby neighbourhoods where municipal 'Rehabilitation Projects' were already 

underwayy (Florentin and Kerem Hateimanim). the 'intrusion' of labour migrants was seen as a 

distinctt threat to municipal renovation and gentrification plans. But as shown below, the Planning 

Divisionn did not do more than raise the problem before City Hall and call for a long-term strategy to 

bee prepared. No actual policy response was taken on the ground or in the city's development plans 

forr the remainder of the Mil o administration. 

Inn short, the first half of the 1990s can be characterised as a Non-policy phase, in terms of the 

municipall  response to the migrant presence. 

:""  273 migrants were admitted in 1997, 305 in 1998, with an average hospitalization of 5-6 davs. 
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4.22 From (informal) Non-policv to (formal) Guestworker policy. 1996-1998 
4.2.11 Awareness at the professional level 

Thee first comprehensive attempt to understand the phenomenon of labour migrant settlement in 

Tell  Aviv occurred in the Planning Division. This was connected to the development of a Master Plan 

forr the city, coordinated by the Long-Term Planning Department. A 1995 draft report for the Master 

Plann included a subsection on "Foreign workers in Tel Aviv-Yafo" which presents an interesting 

snapshott of how labour migrants were then perceived by municipal 'street-level bureaucrats'. Based 

onn interviews with social workers, nurses at the Family Health Clinics and managers of 

neighbourhoodd renewal projects in the two main "foreign worker neighbourhoods", the report 

summarisess their view that the migrants had become a dominant presence in these neighbourhoods; 

thatt the social problems arising from their presence prevented any chance for redevelopment in these 

neighbourhoods,, and that a municipal policy on services for this population was lacking (Long-Term 

Planningg Department, City Engineer, "Population and Society - current situation, problems and 

recommendations,""  1995, Master Plan for Tel Aviv Yafo, Stage 1, Report #3 (draft) by Orly 

Hacohen,, pp. 42-45). 

Interestingly,, the municipal workers interviewed for this report described the irregular African 

communityy in positive terms ("a quiet and gentle population trying not to stand out") while the legal 

guestworkers,, mostly Romanians, were described as a "nuisance" due to their consumption of 

alcoholl  and prostitution, and the overcrowded conditions in which they were housed by their 

employers.. Relations between the migrants and the local population were not described as 

problematicc as the environmental effects. The report concluded that the massive presence of a 

'foreignn worker population' would have wide-ranging detrimental effects on the development of the 

weakk neighbourhoods, and that the municipality must prepare a long-term strategy to cope with the 

phenomenon. . 

Thesee Findings appeared as part of a draft report for the Tel Aviv Master Plan which was later 

shelved.. However the section dealing with labour migrants was later distributed by the City Engineer 

(thee Planning Division's director) to the professional and political leadership within the municipality. 

Thee points it raised would later re-appear in additional documents and discussions on the issue, 

servingg as the basis for how labour migrants were perceived in the municipality: as a phenomenon 

whichh could undermine the efforts to renovate Tel Aviv's southern neighbourhoods. 

Inn 1996 a specific report was prepared in the same department on the labour migrant 

phenomenon.. The report focused on the urban consequences of the development of ethnic enclaves 

inn the southern neighbourhoods, based on similar experiences in European cities (Long-Term 

Planningg Department, City Engineer, "Foreign worker settlement in Tel Aviv-Yafo - urban 

consequences",, 15.10.96).~6 With this report, the City Engineer again distributed a letter to the 

professionall  and political leadership in the municipality, urging them "to cope with the issue at the 

2611 authored this report together with Arch. Adi Rose from the Southern Tel Aviv & Yafo Planning Department, during 
myy work in the Long-term Planning Department, City Engineer. 
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cityy level, to think of solutions to the short-term and the long-term problems (City Engineer, 

memorandumm to Deputy Mayor, "Re: Foreign workers in Tel Aviv-Yafo - the phenomenon and its 

urbann consequences," 27.11.96). 

Thee City Engineer raised several points: Tel Aviv's migrant population wil l not diminish 

significantlyy in the foreseeable future; the neighbourhoods currently housing the migrant population 

wil ll  continue to serve as 'foreign worker neighbourhoods' in the future; the appearance of migrant 

familiess wil l lead to greater pressure on municipal services. The document noted the expected short-

termm negative impacts of labour migrants' settlement but also their positive potential for weak 

neighbourhoodss in the long term, concluding that "realization of this potential (positive or negative) 

dependss on local authority policy" (ibid). 

Duringg 1996-97 the director of the Welfare Services Division arrived at similar conclusions. 

Accordingg to the director, Ze'ev Friedman, his awareness of the migrant phenomenon developed 

incrementallyy "as the migrant presence reached a critical mass that could no longer be ignored": 

Whenn I thought of this phenomenon.. .thousands of people, without rights, existing but 
nott existing...! thought to myself, what can such a situation lead to if it gets out of 
control?? It's a kind of developing chaos..." (interview Z. Friedman). 

AA religious man. Friedman based his stand regarding the labour migrants on professional as well 

ass Jewish ethics: 

"Wee (the Jewish people], after such a long journey in the Diaspora during which our 
rightsrights were denied us, for us to return to the Land of Israel and to do to them exactly what 
otherss did to us?? Is this how we are [supposed to be] 'a light unto the nations'?...These 
aree not just pretty words...The Bible mentions 36 times the responsibility of Israel 
towardss the gentiles living among us" (ibid.). 

Fromm this point on Friedman took the lead in emphasizing the moral responsibility of the 

municipalityy in raising awareness toward its new population. In his own words, he used the Welfare 

Servicess Division as "an agent of social change in the public agenda of Israel" (ibid.) However, at 

thiss stage the Welfare Division lacked information on the labour migrant population and had not yet 

"ideologicallyy internalized" the policy implications (ibid.). The following two years (1996-98) were 

thuss a period of learning the phenomenon at the professional level27 and alerting the political level in 

Cityy Hall. 

4.2.22 The policy response in City Hall 

Thee warnings raised by the City Engineer led to several meetings at the political level in mid-

1996,, but these did not lead to any concrete actions. The issue was also raised for the first time in a 

memorandumm distributed by a prominent council member, however, there was no follow-up within 

cityy council/ At the first meeting in City Hall the 'foreign worker problem' was defined in terms of 

overcrowdedd housing. Two directions were discussed: to "check the possibility of coordinated 

22'' As a first step, a report was prepared summarizing the extent of services being provided to the migrants (Welfare 
Servicess Division, "Foreign citizen workers in Tel Aviv-Yafo" draft report. 4.7.96). 
288 M. Roeh, "Foreign workers in Tel Aviv - background memorandum to Tel Aviv-Yafo Council members". 9.6.96. This 
wass based on the draft report prepared in the Long-Term Planning Department. 
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action""  with the governmental agencies responsible for this population, and to check the 

legal/administrativee means available to the municipality for limiting overcrowded housing ("Meeting 

re:: Foreign workers in Tel Aviv - overcrowding", 26.5.96). In June a 'Committee on Foreign 

Workers'' was established with two task forces. The political task force, including representatives of 

thee police and relevant governmental ministries, was meant to discuss the issue with representatives 

off  national government. The professional task force, composed of municipal officials (Planning, 

Welfare,, etc.) was meant to propose solutions to the 'foreign worker problem'. 

Thee Committee on Foreign Workers met in August 1996. Preliminary investigations had shown 

thatt the administrative means available to the municipality were insufficient to prevent or even limit 

thee subdivision of apartments to foreign workers (by employers or private owners) causing the 

overcrowding.. Secondly, services already provided by municipal workers to the mostly 

undocumentedd migrants (health, welfare and education) were required by Israeli law and 

internationall  treaties, although the government was unwilling to cover its share of the costs. At this 

point,, the committee reached three conclusions regarding the labour migrant population in Tel Aviv 

("Summaryy of meeting of Committee on Foreign Workers" 19.8.96): 

First,, the labour migrants were defined as a long-term phenomenon, their presence in Tel Aviv an 

outcomee of global processes and government policy. The committee noted that their number might 

increasee in the future and "the local authority has almost no possibility for action" in regard to their 

arrival,, settlement and concentration in certain areas. Nevertheless, "[t]he citizens of Tel Aviv see 

thee municipality as the address to the solution of these problems." 

Second,, the labour migrants were defined as an urban problem. The concentration of labour 

migrantss was described by the director of Welfare Services as "the most difficult problem facing the 

municipality""  at present. The possibility was raised of "foreign ghettos" developing in southern Tel 

Aviv:: "This is a daily problem which may result in our 'losing' half the city," according to the 

Deputyy Mayor. The massive presence of labour migrants in the southern neighbourhoods was seen as 

obstructingg municipal plans to rejuvenate these deteriorated neighbourhoods. However, a distinction 

wass made between the negative environmental impact of the legal workers (mostly single men 

housedd in extremely overcrowded conditions), and the undocumented migrants (mostly Africans and 

Southh Americans with families) who were described positively. 

Third,, the labour migrant presence was defined as a humanitarian problem. It was noted that 

hundredss of children were kept in cramped private apartments during the long hours their parents 

worked.. The importance of continuing the de-facto provision of welfare, health and education 

servicess was emphasized, especially regarding children. According to the City Engineer, the city 

mustt show that "the municipality cares about the fate of the migrant workers." 

Att this stage, what determined Tel Aviv's policy for the remaining two years of the Milo 

administrationn was the stance of the mayor that the 'foreign worker problem' was the responsibility of 

thee national government. According to Milo, the government should assume its responsibilities, to 

repatriatee the illegal foreigners residing in the city and ensure suitable conditions for the legally 
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residentt foreign workers, as required by law. This included covering the local costs resulting from 

theirr presence in Tel Aviv. The municipality could not and would not offer solutions to the problems 

createdd by national policy. 

Thee committee's policy recommendations followed this line of reasoning with a two-pronged 

strategyy ("Sub-committee on foreign workers in Tel Aviv-Yafo - intermediate report", 5.9.96). First. 

Cityy Hall must raise the problem before the central authorities with the objective of changing 

nationall  policy. Specific recommendations to the national government included setting up a 

"transitionn camp" for illegal foreign workers to ensure their repatriation, and requiring employers to 

housee legal guestworkers in sanitary conditions. The committee recommended changing the legal 

criteriaa for overcrowding and requiring employers to set up guestworker lodgings on construction 

sites.. Second, the committee approved "the continued provision of services as required by law and 

internationall  treaties," and recommended that City Hall demand from the government that it cover 

thee costs of these services. 

Forr the remainder of the Milo administration, the efforts made by top officials were limited to 

lobbyingg the relevant ministries and the Knesset (parliament), together with attempts to obtain 

governmentall  funding for local services to migrants.29 In its lobbying effort the municipality avoided 

anyy linkage between the recognition of certain rights for the labour migrant population and the 

extensionn of any permanent status or possibility of citizenship. Instead, municipal officials claimed 

thatt fulfillin g these rights was required by law and international treaties (e.g. government financing 

off  primary education for migrant children regardless of their parents' status), and in order to protect 

thee interests of the indigenous population (e.g. provision of preventative healthcare) (Director of 

Publicc Health Services, letter to the Deputy Mayor, 20.1.97). These efforts produced no significant 

changess in government policies (Kemp and Reichman 2000: 91-92). 

Inn summary, this phase saw the municipality acknowledging the migrant presence, and within the 

professionall  level at least, realising its potential long-term impact. But the political level retained 

characteristicallyy Guestworker-type attitudes and policies: the 'foreign worker problem' was 

consideredd a temporary problem that must be solved by the government. 

4.2.33 Formulating a new policy 
Inn the absence of initiative from the political level, the formulation of a local long-term migrant 

policyy shifted back to the professional level. At this point the focus shifted to the Welfare Services 

Division,, whose director (Zeev Friedman) stated that Welfare Services must take the lead in 

formulatingg a migrant policy offering "solutions at the community and structural level" and could no 

longerr limit itself to ad-hoc provision of informal services to the migrant population ("Summary of 

meetingg on foreign workers, chaired by the Director of Welfare Services", 8.1.97). At the beginning 

off  1997 Friedman appointed a social worker to deal full-time with the labour migrants. Her role 

includedd establishing relations with the foreign communities who until then had steered away from 

•• Municipal costs for these services were estimated at over 9 million shekels in a report submitted by the Deputy City 
Managerr to the chairman of the Knesset's Labour and Welfare Committee. 10.1.1977 (Kemp and Reichman 2000: 92). 
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anyy unnecessary contact with Israeli officialdom. This laid the basis for cooperation in the coming 

yearss between migrant leaders and the municipality (interview N. Holdbrook). In addition, two 

discussionn forums were established, cha'ired by Friedman and the director of the Welfare Division's 

Southernn Department.3" These were meant to coordinate between municipal and other agencies 

dealingg with the migrant population (e.g. Police, government representatives), and to formulate 

policyy solutions. These two forums effectively replaced the Committee on Foreign Workers, which 

ceasedd to function after 1996. 

Duringg 1997-98 a perception crystallized within the Welfare Services Division regarding the 

labourr migrant presence in Tel Aviv. This was expressed in a model defining three concentric 

"spheress of vulnerability" (Figure 7.4). The first "sphere of vulnerability" was the migrant 

population,, whose main problems were identified as sub-standard housing, difficult work conditions 

andd exploitation, insufficient or no health insurance, alcoholism, children in danger, and 

homelessness.. The second "sphere of vulnerability" was the "foreign worker neighbourhoods". The 

problemss here related to the Israeli residents, including out-migration by the stronger residents and 

lackk of personal security and fear among those who remained. The third "sphere of vulnerability" 

includedd the rest of the city. Here the main problems were defined as medium- and long-term, 

includingg migrant dispersal to new neighbourhoods, emigration of Jewish residents, crime, second-

generationn foreigners, communal-ethnic tensions, xenophobia and "mixed marriages". This model 

wass presented together with an estimate (later considered exaggerated) of the migrant population, of 

betweenn 60-80,000 persons (Welfare Services Division, Slides presentation). 

Figuree 7.4 The "Spheres of vulnerability" model 

Source:: Municipality of Tel Aviv-Yafo, Welfare Services Division. 1999. 

300 Friedman's right-hand man in die formulation of the policy described below was the director of the Southern Tel Aviv 
Welfaree Department. Yehiel Mahdoun. in whose area the labour migrants were concentrated. 
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Thee analysis of the Welfare Services Division, while mindful of the migrants, defined their 

presencee above all in terms of host-stranger relations, as a threat to social order in the city: 

Inn essence, we have here a population that is isolated, a Fourth World within a modern 
city,, disconnected from all the welfare systems, and they have to survive somehow....so 
theyy create their own networks, and we end up with a city within a city, a community 
withinn a community. We saw this situation as one in which they endanger themselves, but 
theyy also endanger others. They affect the residents in the area ...those residents who 
cannott escape, who are trapped. And then we end up with an area of chaos (interview Z. 
Friedman). . 

Thiss attitude, which was to become predominant in the municipality, displays an apprehension 

regardingg not only the objective problems of the migrant presence, but especially of the reactions to 

thee presence of these Others among "those residents who cannot escape, who are trapped". Using 

Bauman'ss terms. City Hall feared that the residents of the southern neighbourhoods would feel they 

havee to "defend the territory under siege" should they feel abandoned by the authorities. Here is a 

clearr example of how (anticipated) host-stranger relations could influence local policymaking toward 

migrants. . 

Thee policy response to this situation was formulated in the Welfare Division around the end of 

1998.. It included providing information and incorporating the migrant population into existing 

servicess that could meet their immediate problems. Concurrently, information on their needs must be 

systematicallyy collected for longer-term solutions, and efforts must be made to prevent conflict 

betweenn migrant and indigenous residents. To meet these ends, it was proposed to establish a 

municipall  centre that would serve as a front office of the municipality, serving the labour migrant 

communityy as well as liasing with their Israeli neighbours. The centre should be located within the 

thee migrants' neighbourhood, to cope with the immediate problems identified in the first two 

"spheress of vulnerability'TWelfare Services Division, draft report by Varda Dickstein, Community 

Sociall  Worker for the Foreign Population, 14.4.99). According to Friedman, 

thee idea of an information and aid centre came up at this time as the perfect instrument to 
doo this: it did not overcommit the municipality, it dealt with a limited area (welfare and 
educationn problems, children), and allowed us to act autonomously without depending on 
otherr actors, i.e. government agencies (interview Z. Friedman). 

Regardingg the long-term problems, the need was raised again to formulate a long-term national 

immigrationn policy that would limi t the number of foreign workers and solve the problem of 

irregularityy of most of the labour migrants in Tel Aviv. 

Fromm 1997 to 1999 the Welfare Services Division propagated its model within the municipality 

andd beyond, "feeding the press" and using various opportunities to raise the issue. For example, the 

annuall  meeting (1998) of the City Social Welfare Council (a professional-academic forum) was 

organisedd around the labour migrant phenomenon.31 Toward the municipal elections in November 

19988 Friedman met with the mayoral candidates and told them that "Tel Aviv cannot have an ostrich 

, ]] Speakers included Mayor Miio, Friedman, a government representative and the spokesman of the African Workers 
Unionn (Summary of Annual meeting of the City Social Welfare Council, 9.3.1998). 

136 6 



policy,, we must deal with the issue" (ibid.) These efforts bore fruit in 1999 when the new Huldai 

administrationn adopted Friedman's recommendations. The "spheres of vulnerability" model became 

thee official vision of the municipality in its renewed efforts to persuade government agencies to 

subsidizee municipal costs related to service provision. 

4.33 Toward a 'liberal' guestworker policy. 1999-2002 

4.3.11 Mayor  Huldai declares independence 

Labourr migrants were not a major issue in the 1998 municipal election, however they did appear 

onn the local agenda thanks to the local media (above). In their attacks on the incumbent mayor, 

Huldaii  and other candidates promised to stop ignoring the issue. Ron Huldai's personal commitment 

too deal with the labour migrant phenomenon before he was elected mayor remains debatable, ' but 

afterr the election he followed up on his pledge. Two months after the Huldai administration took 

officee (beginning of 1999) the Welfare Services Division organised a public seminar on the "foreign 

workerr phenomenon". On this occasion the Mayor Huldai repeated his promise to turn City Hall's 

attentionn to its resident foreign population, but his newly appointed City Manager (Arieh Kapon) 

deliveredd some unprepared remarks on the foreign workers as a "ticking time bomb" (Seminar Day 

onn Labour Migrants in Tel Aviv, Social Services Division, February I999).33 The reaction to Kapon's 

remarkss caused a minor scandal in the local press, after which the City Manager took up a pro-

migrantt stance and became a key player in the new migrant policy. 

Fromm this point on the Huldai administration committed itself to the formulation of a long-term 

migrantt policy. In effect, it adopted as official policy all the proposals formulated in the Welfare 

Divisionn in the last years of the Mil o administration. The new migrant policy became visible in July 

19999 with the opening of the "Ai d and Information Center for the Foreign Community in Tel Aviv-

Yafo""  (MESILA in its Hebrew acronym), in an official ceremony led by the mayor. 

Thee establishment of a municipal centre to specifically serve the (mostly irregular) labour 

migrantt population was, beyond its practical impact, a symbolic gesture of autonomy. In this and 

otherr ways, Mayor Huldai has signalled that he has no political commitments to national-level party 

politicss (in sharp contrast to his predecessor) and is looking out for the interests of his city. MESILA 

hass since become the flagship in Tel Aviv's challenge to the national guestworker regime. This was 

3~Duringg the election campaign, the newspaper interviewed each candidate, posing similar questions on the main public 
issuess concerning Tel Aviv which the paper defined as: education, welfare issues, planning issues, the neighbourhoods, 
andd foreign workers. According to the journalist who covered the foreign worker question, candidate Huldai gave the 
"wrongg answers" on how Tel Aviv should deal with its foreign workers and appeared unfamiliar with the issue 
(interview,, E. Fishbein). But Amira Yahalom, the director of Bialik School and an old friend of Huldai "from our kibbutz 
days""  claims that Huldai was 'pro-immigrant' before he tookk office. According to her, Huldai's liberal stand regarding the 
labourr migrants originated in his earlier contact with migrant children during his tenure as director of a high school in Tel 
Aviv.. At that time the city introduced an integration scheme that allowed students to choose their preferred school. 
Accordingg to Yahalom, Huldai at first opposed this but then changed his mind and thereafter advocated integration of 
childrenn from the southern neighbourhoods, including children of undocumented migrants, in his school, (interview A. 
Yahalom). . 
333 The City Manager declared that in case of another missile attack on Tel Aviv (evoking the traumatic memory of the 
19900 Gulf War when Iraqi missiles landed in Tel Aviv), the foreigners would compete with local inhabitants for space in 
bombb shelters and even fight over gas masks. 
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expressedd in the mayor's opening speech in which he proclaimed that the city would extend services 

too all its foreign residents, regardless of their legal status. In a potent gesture, an African church choir 

off  undocumented migrants was invited to sing at the opening ceremony. Government representatives 

weree also invited, but pointedly failed to attend. Huldai's opening remarks appeared on MESILA's 

publicityy brochure, summing up City Hall's new stand toward the labour migrants: 

Approximatelyy 200,000 foreign workers reside today in Israel, many of them without 
permits.. This disturbing statistic requires a policy response at the national level, however, 
untill  such policy is formulated the municipality of Tel-Aviv- Yafo must assume 
responsibilityy for the estimated 60,000 foreign workers in the city. We can no longer 
standd aside. We can no longer turn a deaf ear to their cry. The men and women here came 
too Israel alone with the aim of making a living (often to support their family back home). 
Theyy got married and set up families, and some are parents to infants or small children 
heree . [ . . . ] Their residual status deprives them of minimal personal security and several 
basicc rights. If we continue to turn a blind eye, these problems wil l only increase and a 
deteriorationn of the situation may endanger us all. The creation of MESILA...is a 
necessity,, not a luxury (MESILA brochure, July 1999). 

4.3.22 Institutiona l changes: the Forum on Foreign Worker s and MESIL A 

Thee institutional expression of Tel Aviv's new migrant policy, in addition to MESILA, is the 

advisoryy Forum on Foreign Workers. The Forum was established prior to MESILA in April 1999. as 

ann advisory body to the Mayor, chaired by the City Manager. Its purpose is to oversee the new policy 

andd specifically to coordinate local and national policies toward the migrant population, by bringing 

togetherr representatives of the relevant city agencies, governmental ministries, NGOs and academic 

advisors.. Reflecting the top-down managerial style of the Huldai administration, it does not include 

representativess of the migrants nor the Israeli residents in the migrant neighbourhoods. Forum 

meetingss have been held on average twice a year, but invited representatives of government 

ministriess and NGOs are usually absent. 

Att the first Forum meeting the City Manager stated two "fundamental assumptions" behind the 

neww migrant policy: 

-- the foreign workers are a permanent, not a transient, phenomenon; 

-- beyond the economic consequences, we are talking about human beings. We must 
providee quality of lif e that wil l find the optimum between their needs and our capability 
too answer those needs (Long-Term Planning Department, summary of Forum meeting, 
18.4.99). . 

Att this meeting the establishment of a centre for labour migrants was officially adopted as a main 

objective.. A second objective was to raise the municipality's priorities at the national level and 

specificallyy to obtain government funding for local services provided to the migrants, for which a 

seriess of meetings between Divisional directors and their counterparts in the government was set. 

Twoo task-forces (Social and Urban) were established to formulate further actions. Within a short 

timee the Social task force (headed by the Welfare Services director) presented the operational plan 

forr the establishment of MESILA. 

138 8 



Thee municipal aid and information center for labour migrants is the first and only one of its kind 

inn Israel. MESILA is located in the heart of Neve Sha'anan in a small building which also houses the 

locall  Family Health Clinic. MESILA operates as an autonomous unit within the Social Services 

Divisionn (previously Welfare Division), under supervision of the director of the Southern Tel Aviv 

Welfaree Department. It has a small professional staff (equal to five full-time positions) and some 

thirtyy volunteers.34 Since its establishment MESILA's annual budget has remained the same, 

approximatelyy 500,000 shekels allocated by the municipality (some 100,000 Euro in 2001). 

MESILA'ss objectives were defined as follows (MESILA brochure 1999): 

•• to provide information, counselling and guidance services to the labour migrant 

population; ; 

•• to provide "preliminary intervention in critical situations involving foreign 

individuals// communities" 

•• to serve as a link between "the foreign community and the Israeli residents in contact 

withh them" 

Ann additional aim was "to collect information and understand the foreign community phenomenon in 

aa systematic and organised manner"35. This was meant to serve as the basis for developing future 

migrantt policy. 

MESILA'ss activities over the past 2.5 years can be divided into two periods (interview E. Altar). 

Thee first year (1999-2000) was a period of outreach to the migrant population and establishment of 

workingg relations with various entities (municipal, governmental and NGOs). In effect this continued 

thee work of the community social worker assigned to this task two years earlier, whose wide-ranging 

contactss with the migrants "broke the ice" and laid the basis for MESILA's activities (inteviews Z. 

Friedman,, N. Holdbrook). During this period the centre focused on dealing with individual requests 

forr assistance. In the second period (2000-ongoing) the centre streamlined the treatment of individual 

requestss (volunteers now do most of this work, freeing the professional staff) and increasingly 

focusedd on community-related work. The latter includes activities aimed at specific migrant 

communitiess (see below), as well as outreach to Israeli communities in the neighbourhoods with 

migrantt concentrations. In addition, MESILA increasingly tries to incorporate Israeli entities such as 

insurancee companies and unions in the treatment of migrant-related problems. 

Ass in Rome (see Chapter 6) most, but not all, of the municipal actions in the new migrant policy 

occurr within the framework of this service, established specifically to deal with this issue. The 

followingg sub-sections describe the various actions undertaken by the municipality since 1999, 

summarizedd by policy domains and issue areas. 

344 MESILA's original staff included three full-time positions divided among five staff. In 200 lthis was increased 
effectivelyy to five full-time staff. 
355 This was not mentioned in the publicity brochure, only in an internal document (Social Services Division, "Centerfor 
information,, learning and activity for the foreign workers community in Tel Aviv-Yafo" draft report. 14.4.1999). 
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4.3.33 Juridical-politica l domain 
Lobbyin gg the government 

Thee municipality has intensified its lobbying efforts to affect changes in the migrant regime, 

whichh it continues to see as responsible for the high proportion of irregular migrants in Tel Aviv. 

MESILAA has become the main tool in this campaign, hosting visiting Knesset members and 

ministers,, who are invited to see firsthand "the foreign worker problem". The Center's director 

investss a significant part of her time to this representative role.36 This is part of a broader effort by 

municipall  officials aimed at influencing government migrant policies. The Forum on Foreign 

Workerss is also utilized as a stage for engaging ministry representatives, raising before them 

alternativee policy solutions. In 2000 City Hall sent a formal policy proposal to the prime minister and 

relevantt ministries, outlining changes that should be made in government policy. The document 

includedd a proposal to regularise undocumented workers and issue temporary work permits directly 

too guestworkers rather than to their employers, as in the current arrangement (Municipality of Tel 

Aviv-Yafo,, "Principles and guidelines for Israeli government policy on the subject of foreign 

workers",, 25.10.00). 

However,, the Huldai administration, like its predecessor, does not present these proposals as a 

stepp toward extending citizenship to the labour migrants, i.e. membership in the host society. Instead, 

itt bases its reasoning on 'practical necessity' (a large undocumented population and the exploitation 

off  documented workers is against Israeli interests), and on humanitarian and Jewish ethical grounds. 

MESILA'ss lobbying activities also focus on incrementally incorporating labour migrants into welfare 

servicess from which they are excluded (e.g. the National Health Insurance scheme), rather than 

challengingg head-on the Israeli migration regime and its ethno-national basis (Rosenhek 2000, Kemp 

andd Reichman 2000). According to Kemp and Reichmann (2000: 94), MESILA's staff deliberately 

"choosee to focus, as they claim, on changing 'the small but important things' in [the migrants'] daily 

life." " 

Israelii  civil rights organisations claim that Tel Aviv's lobbying strategy avoids the issue by 

demandingg the extension of rights to labour migrants based on humanitarian reasons and Israeli self-

interestt in providing certain services. These organisations (Workers Hotline, the Association for 

Civi ll  Rights in Israel (ACRI), Physicians for Human Rights, and Hotline for Workers in Detention) 

expresss various degrees of criticism toward the city's ambivalent position and the incrementalist 

stancee taken by municipal representatives in their dealings with the government. According to ACRI, 

thee Municipality uses humanitarian rhetoric, not anything that threatens the State. Their 
linee [vis-a-vis the government] is: "We are not saying anything about the rights of the 
migrantss to remain, only that they must be taken care of as long as they are here" 
(intervieww M. Pinchuk). 

ftft MESILA's activities include participation in the Knesset Sub-committee on the Foreign Worker Problem and other 
governmentall  forums, correspondence with government officials, and hosting visits by Knesset members and 
governmentt representatives. MESILA also lobbies semi-governmental agencies such as Na'amat (the powerful women's 
organisationn within the Federation of Trade Unions). 
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Migran tt  representation 

Inn Israel's current migration regime, any formal representation of the labour migrant population 

alongg the lines of a "migrant advisory council" appears out of the question. Less structured forms of 

migrantt participation, such as meetings between migrant representatives and municipal officials at 

regularr intervals, have also not been broached.37 The Forum on Foreign Workers, could present such 

aa framework, but as noted above it does not include any migrants. Instead, migrant representatives 

havee been invited on several occasions to voice their opinions at municipally-sponsored symposia 

andd the like.38 Clearly the Municipality thinks any sort of formal participatory structure is 

unnecessaryy and/or undesirable. Municipal officials dealing with the migrants appear satisfied with 

thee current arrangement, whereby migrant interests are communicated to the municipality through 

informall  meetings between MESILA and migrant activists. Indeed, this is seen as one of the 

principall  roles of MESILA, alongside its role of service provision (interviews Z. Friedman, E. Alter-

Dumbo). . 

Too this end, MESILA initiated a series of meetings with migrant representatives (AWU leaders, 

pastorss in the Latino community, etc.) and continues to maintain regular although unstructured 

contactss with those it defines as "migrant community leaders". This top-down manner of informal 

representationn is one reason behind MESILA's goal of cultivating migrant leadership, or what it calls 

"communityy empowerment" (below). 

Interestingly,, this view is also held by the main migrants association, the African Workers Union. 

Accordingg to its leaders, any formal representative arrangement would be taken as a provocation by 

thee authorities - something the AWU wants to avoid at all costs. The informal arrangement whereby 

AWUU representatives can present their views in private meetings with MESILA staff and 

occasionallyy with other municipal officials, is best suited to their strategy. Thus, when renovation 

planss were recently formulated for the Stations Area (see below), the planners met AWU 

representativess (twice at MESILA and once in a private apartment). But while the municipality is 

interestedd in understanding the interests of migrants regarding local issues, the migrants themselves 

takee a broader view. According to the AWU president, 

Thee most important thing is to change the government policy, to get the municipality to 
influencee them. For example, the new order to deport 1000 migrants a month. We say, 
'talkk with the government, try to leave the Africans out of the deportations'. We know the 
municipalityy also has a limit , most of the things they do have to go through the 
government.. Basically what we want is to get legalised... But anytime any small thing 
comess along, like the health insurance for children, we welcome it. We don't want to be 
seenn as initiators. It's a game (interview N. Holdbrook). 

Thee current arrangement of informal migrant representation is problematic in several aspects. 

First,, it is unclear to what extent the "migrant leaders" actually represent their communities. 

""  When I raised such a possibility in interviews with municipal officials the response was one of surprise and off-hand 
rejection.. This was justified in terms of "the situation we are in" (vis-a-vis national policy), 
388 AWU representatives were invited to several such meetings, and were included in the public participation process 
initiatedd in the framework of the new Master Plan for Tel Aviv (see below). 
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Secondly,, most of the migrant communities in Tel Aviv are unorganised (with the exception of the 

Africans.. Filipinos and Latinos), so that MESILA has had difficulty finding "migrant leaders" 

especiallyy for the documented foreign workers, i.e. Romanians and Turks. MESILA also presents the 

needss of the migrants to the political level of City Hall and other agencies using as its main source of 

informationn its own data base. This depends on questionnaires and structured interviews with every 

migrantt applying for help at the centre. MESILA's data base therefore pertains only to the migrants 

whoo reach the Centre, and the reliability of the answers given by the respondents is questionable.34 

'Communit yy empowerment' 
Thee municipality claims to pursue a policy of outreach to, and empowerment of, the labour 

migrantss at the individual, as well as communal, level. The publication of a "Guide to the Foreign 

Worker""  by MESILA (in cooperation with several NGOs) is an example of the former.40 In regard to 

whatt it terms "community empowerment", MESILA initiated "community-based activities" 

includingg meetings with migrant activists and religious leaders, a Hebrew course, lectures on 

preventativee health, etc. ' However, community-based empowerment is not a goal in itself for the 

municipality,, but a means of achieving more effective local policy toward migrants in general. 

Accordingg to the director of MESILA, there are two reasons for this. First, the only way for the 

municipalityy to communicate with tens of thousands of undocumented residents is by establishing 

linkss with their leadership. If such leadership does not exist, the municipality must try to create it. 

Second,, the existing context in which a significant portion of the migrant population lives an 

undergroundd existence makes it difficult to impossible to provided services to this population. The 

mostt efficient way for the municipality to ensure that services such as childcare reach the labour 

migrantt population is by encouraging migrant communities to provide these services themselves 

(intervieww E. Altar). Thus MESILA initiated a series of workshops for migrant women operating the 

undergroundd "babysitting services", on proper childcare, pedagogy, health, etc. 

4.3.44 Socio-economic domain 
Underr the Huldai administration, the Municipality has more vigorously pursued the policy begun 

inn the previous years of providing basic services to the migrant population in education, health and 

welfare.. The real difference between municipal policy before 1999 and since 1999 lies in the use of 

MESILAA as a 'front office' for municipal services vis-a-vis the migrant population, and its activities 

aimedd at incorporating labour migrants into existing services. MESILA has come to specialize in 

problemss regarding migrant children, education and welfare, fillin g a niche that was relatively 

unattendedd by the NGOs dealing with the labour migrants. MESILA's aid and information service 

Thee migrants regard MESILA questionnaires with some suspicion, resulting in not-necessarily-truthful answers. This 
pointt was raised in personal communication with Barak Kalir. a researcher on the Latino migrants in Tel Aviv, and 
corroboratedd in an interview with a Latino migrant ("Maria"). 
400 The 60-page guide, sponsored by a private insurance company, was published in four languages. It includes practical 
informationn on foreign workers rights, contacts to various NGOs and public agencies, and short texts on the African, 
Latinoo and Filippino communities composed by migrants (MESILA, "Guide to the Foreign Worker in Israel" May 2001). 
411 According to MESILA statistics approximately one thousand migrants participated in these activities in the Center's 
firstt two years. 
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noww supplements the pre-1999 policy, which was limited to contact with migrants by municipal 

sociall  workers only in "critical cases" (i.e. child abuse) as required by law. Since its opening, the 

centre'ss staff have responded to some 1500 individual requests for information or help, averaging 

aroundd 100 requests per month in the past year. Of these, over 95% concerned undocumented 
-p p migrants. . 

Healthh services 

Inn the area of health, the centre's efforts included various activities to raise awareness among 

migrantss of the possibility to register children in Israel's national health insurance scheme, following 

ann amendment to the National Health Insurance Law.43 MESILA lobbied successfully to bring a 

representativee of the regional health office to the centre once a week, allowing migrants to register 

there.. As a result of these efforts, of the 600 migrant children who registered in Israel since the 

ordinancee came into effect, 500 did so at MESILA.44 Also in 2001, MESILA held workshops to 

acquaintt nurses at the Family Health clinics with the migrants' special needs. The number of 

migrantss treated at these clinics has risen steadily since at least 1996 (when the Public Health 

Divisionn began tracking migrant patients) reaching 856 families, including 1039 children, in July 

20000 (Public Health Division, Report on migrants, July 2000). In addition, the Municipality provides 

aa littl e money (through a fund supporting various local NGOs) to a health clinic for labour migrants 

runn by Physicians for Human Rights, in the Neve Sha'anan neighbourhood. ' 

Welfar e e 

Thee conditions in which hundreds of migrant children are kept during the long working hours of 

theirr parents, as publicized in the local press, served as one of the catalyzers for municipal 

involvementt with the migrant population. Since its establishment, MESILA has been working to 

improvee conditions in the "baby-sitting services" run by migrants (mostly African, Latino and 

Filipinoo women) in rented apartments. The Center held workshops for the migrant "babysitters" on 

basicc childcare, collected equipment and sent volunteer assistants. In the past year MESILA has been 

searchingg for a longer-term solution to this problem. Recently, a plan was drawn up for a more 

organisedd framework for daycare, similar to arrangements existing for Israelis (i.e. staffed by the 

migrantss but subsidised by the municipality following Education Ministry criteria). However, the 

422 According to 6-monthly statistical reports published by MESILA. The recorded requests include visits to the center as 
welll  as by telephone. A quarter of the requests concern problems with migrant children (e.g. registering a disabled child 
inn a special education programme), followed by work-related problems (17%) and "welfare problems" (8%) (MESILA, 
"Analysiss report of requests to MESILA July to December 2001". January 2002). 
4?? In 2000 the law was amended to include migrant children regardless of their legal status (see Box 7.1, above). But, 
unlikee Israeli children who are automatically included, children of labour migrants must be registered by their parents 
whoo must also pay a supplementary fee. The child is then entitled to all the health services. 
444 MESILA statistics, updated to February 2002. However, this is only a third of the migrant children estimated in Tel 
Aviv,, as noted by the centre's director (interview E. Alter-Dumbo). 
455 The 'Open Clinic for Foreigners' was set up by the Israeli NGO 'Physicians for Human Rights'. The clinic serves the 
migrantt population in Tel Aviv and beyond, filling a critical gap in healthcare for those who cannot afford private 
treatmentt and are not covered by the national health insurance scheme. PHR cooperates with the city hospital and 
MESILAA to find solutions to migrants requiring medical treatment that is sometimes long-term and extremely expensive 
(intervieww R. Adout). 
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irregularr status of the migrant babysitters has not made this possible until now (interview E. Alter-

Dumbo). . 

MESILAA has used its unique position, as the only governmental agency in Israel specifically 

engagedd in helping labour migrants, to mediate between the largely undocumented migrant 

populationn and various governmental agencies, both local and national. The fact that the Center is an 

extensionn of the municipality's welfare section has granted it access that is often denied to the 

NGOs.. Over time, MESILA's mediation efforts in individual cases (e.g. a migrant child with 

disabilities)) have led to a change in perception in those public agencies dealing with such 

populationss (previously cases involving illegal migrants were automatically rejected, now there is a 

willingnesss to consider each one on its merits). 

Thiss method of incremental, case-by-case incorporation of migrants into the welfare system 

differss significantly from the methods used by NGOs dealing with labour migrant problems. The 

strategyy and efforts of the civic organisations are directed at more fundamental changes in the entire 

immigrationn regime of Israel, using the courts through precedent-setting cases, raising public 

pressuree through the media, etc. MESILA's director acknowledges that the Center's treatment of 

individuall  cases, within a context that limits its ability to create large-scale change, is frustrating: "In 

mostt requests by migrants we cannot help them beyond directing them to other agencies or 

NGOs...att most we act as intermediaries (interview E. Alter-Dumbo). When the government accused 

"thee municipality's independent policy" as running counter to government efforts against the 

irregularr migrant phenomenon (referring to the MESILA course for migrant babysitters) the director 

off  MESILA responded that the local authority was not challenging government policy, only doing 

thee minimum necessary to allow migrant children basic education and a healthy development. 

Education n 

Thee incorporation of migrant children into the public education system has become a main focus 

off  MESILA. The number of labour migrant children in Tel Aviv is estimated at around 1500, of 

whichh an estimated 1,000 children below age six.46 Israeli law requires enrolling all children 

regardlesss of legal status for mandatory education from age six. In designated low-income 

neighbourhoodss (including Neve Sha'anan) pre-school education is available from age three. In the 

schooll  year 2000-01 there were only some fifty  migrant children enrolled in kindergartens 

throughoutt the city, while migrant-run 'babysitting services' in private flats were spreading. 

Realizingg that the main obstacle to this low enrolment was the scarcity of kindergartens in the areas 

off  migrant concentration, MESILA lobbied the regional office of the Education Ministry to open two 

neww kindergartens in Neve Sha'anan in 2001, on the grounds of the Bialik School. The Center was 

alsoo involved in their staffing (English-speaking teachers, supplemented by volunteers) to meet the 

migrantt children's needs. The Bialik School was responsible for enhancing the teaching content with 

multiculturall  material. Through outreach activities MESILA encouraged migrants to enrol their 

childrenn in the public school system and operated a registration service at the Centre in the last 

466 MESILA is conducting research together with an NGO on the number of migrant children, characteristics and needs. 
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schooll  year (2001-02). As a result, the number of migrant children enrolled in Tel Aviv's public 

schooll  system is now over 500, of whom almost half in kindergartens (interview E. Altar; MESILA, 

"Analysiss report of requests to MESILA", July 2001) 

Thee Centre also initiated activities for older children outside of the public school system, 

involvingg other bodies to finance these activities. In 2001 summer camps for 90 migrant children 

weree organised and financed by youth movements and a kibbutz. MESILA also initiated an 

"adolescentss group" for migrant teenagers which meets at the Center with youth counsellors. 

Amazingly,, this project is funded through an anti-crime project in the Ministry for Internal Security! 

Thee other local entity that has played a vital role in this domain is the Bialik School, the only 

publicc school serving Neve Sha'anan. Although it is part of the national education system 

(supervisedd and funded in part by the Ministry of Education), policy toward migrant pupils is largely 

decidedd by the school director and the municipality's Education Authority. As a result of the 'open 

arms'' policy of the school director, Amira Yahalom, as well as MESILA's outreach efforts, the 

Bialikk School was "overwhelmed" by an influx of migrant children in recent years, requiring extra 

resourcess (smaller classes, multilingual teachers). An early request by the municipality to the 

Ministryy of Education, to grant the migrant pupils the same status as olim (i.e. new Jewish 

immigrants,, meaning extra governmental funding to the local authority per pupil), was rejected. 

Thee director of the municipal Education Authority then decided that her department would cover the 

extraa costs, in effect granting them the status of olim in the municipal budget. 

Inn content as well as quantity, the Bialik School now serves as the city's flagship in its education 

policyy toward migrant children. In quantitative terms, 140 migrant children accounted for half of the 

school'ss pupils in the last school year (2001-2). In content, school director Yahalom sees local policy 

towardd labour migrants, like Friedman, in both practical terms as well as a test of Israel's ability to 

deall  with Strangers. Referring specifically to the Jewish-and-democratic Zionist ideology on which 

shee was raised48, Yahalom says, 

Thiss school serves as the fig leaf covering the dilemmas of our state...We never 
acknowledgedd ourselves as a country of immigration, a multi-cultural country. We 
remainn a nation-state based on assimilation...Now the foreign workers are holding a 
mirrorr up to us, reflecting our incapacity to absorb immigration, to contain Otherness 
(intervieww A. Yahalom) 

Unlikee Friedman, Yahalom appears to have crossed the Zionist rubicon and accepted the 

permanencee of a non-Jewish minority in Tel Aviv. The policy initiated by her (and backed by the 

municipall  Education Authority) is to allow the foreign pupils "to preserve their identity and language 

onn one hand, and on the other hand to offer them everything this country which they have chosen can 

offer,, within our limited resources." Only thus, she believes, may they perhaps integrate successfully 

intoo their new homeland (ibid). Bialik's classes are therefore smaller than usual, use Hebrew as the 

477 Director of the Division of Elementary Education, Municipality of Tel Aviv-Yafo, "Summary of the Foreign Workers 
Committee.. 19.8.96". 
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mainn language and teach the Jewish holidays, but have multi-lingual teachers to help with language 

problems,, provide home-language tutoring and are sensitive to the varied cultural and religious 

backgroundss of the pupils. 

Thee uniqueness of the Bialik School means that this is not a simple case of incorporating migrant 

childrenn into the general education system. Apart from the labour migrant children, most of the other 

pupilss are new immigrants from Russia (of which not all are Jewish), as well as children of 

Palestiniann collaborators who were relocated into Israel by the government. Native Hebrew speakers 

aree a small minority in this school. The Bialik School has thus become a symbol of Otherness in the 

locall  school system and a receptory for Outsiders within the Israeli educational system. The 

integrationn of migrant pupils at Bialik may thus signal their acceptance or their rejection by the host 

society,, depending on how one looks at it.49 

However,, signs of a multicultural attitude in the educational domain are appearing in a few other 

schoolss in Tel Aviv, all located in the southern neighbourhoods and containing some labour migrant 

children.. Again, this depends on the initiative of individual school directors. Other schools remain 

adamantlyy assimilationist in their policies and do not welcome non-Jewish pupils. Municipal policy 

inn this regard appears to agree to addresing the dilemma of non-Jewish students by implicitly 

encouragingg their self-selected concentration in a few schools. 

4.3.55 Cultural-religious domain 
Outsidee the domain of several schools noted above, there have been very few actions regarding 

thee cultural and religious Otherness of the migrants. The municipality has been aware at least since 

19955 of the large number of "underground" churches that are active in apartments and warehouses 

throughoutt the migrant neighbourhoods, in addition to the swell in attendance levels at the 

establishedd churches in Yafo. The sight of African families dressed in their Sunday best walking the 

streetss of southern Tel Aviv to and from church on the Sabbath (Saturday in Israel - on Sundays 

theyy are at work, following the Israeli schedule) is already a part of the local scene, publicised by the 

media.. For some Tel Avivis this is attractively exotic, for others it is shocking. Until now City Hall 

hass adopted a (non-)policy of benign neglect in this area, neither condemning nor condoning. To 

somee degree this has to do with Israeli sensitivity on maintaining religious freedom for non-Jewish 

minoritiess in the Jewish state. 

Inn the cultural sphere, one incident throws light on the difficult situation in which Tel Aviv can 

findd itself in any attempts to forge an independent migrant policy. In 2001. it gave permission for a 

internationallyy known Nigerian singer to appear in the municipal amphitheatre, located in the city's 

largestt park. The organiser of the event requested an entry visa for the singer, attaching a supportive 

letterr from a municipal official stating that his appearance would hearten the Nigerian migrant 

Yahalomm is a well-known figure in the Israeli educational system and connected by longstanding personal (and family) 
tiess with the old political/military/cultural elite of Israel (including a common background with Mayor Huldai). 
ww The irony is that the school is named after H.N. Bialik. Israel's 'national poef who revived Hebrew in the early years 
off  Tel Aviv, 'the first Hebrew city'! 
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communityy in Israel. The Ministry of Interior not only refused to issue the visa, but sent an angry 

letterr noting that the Municipality of Tel Aviv was contravening government policy: the African 

labourr migrants were illegals, not a community that should be entertained. "Do we belong to two 

differentt governments?" asked the letter ironically (Ha'aretz, July 30, 2001: E7). The story was 

pickedd up by the media, where Friedman (director of social affairs) responded: 
Wee are talking about a clash of attitudes. The State's attitude is one of deportation, non-
recognitionn of elementary rights. We, on the other hand, claim that there is a certain 
reality,, and as long as these people are among us, a universal morality applies to them 
thatt crosses borders and nations...There is no basis to the claim that by allowing them to 
enjoyy their own culture we are encouraging them to settle (ibid). 

Thee Huldai administration was not pleased with this public clash between ministry and 

municipality,, especially after its supportive letter was cited in an appeal to the Supreme Court by the 

Associationn for Civil Rights in Israel, on the ministerial decision to refuse the visa. Following this 

incidentt the municipality lowered its profile and has distanced itself from the appearance of 

cooperationn with the struggle of NGOs to extend civil rights to the labour migrants (interview M. 

Pinchuk). . 

AA more low-key and successful venture is MESILA's support for La Escuelita, an after-school 

programmee run by migrants from South America who want to preserve the Latino identity of their 

childrenn (some of whom speak better Hebrew than Spanish). Initiated by migrant parents, it first 

operatedd in the MESILA office before moving into premises at the Bialik School. The programme 

runss on Friday afternoons and includes some sixty children divided into three age groups. Migrant 

teacherss teach the children about Latino culture and improve their Spanish skills, while a small group 

off  mothers studies Hebrew. Material and technical assistance is provided by the Bialik School. 

Municipall  support for La Escuelita can be seen as a Guest worker-type or Multicultural-type 

response.. The former seems more probable, i.e. the municipality sees the programme as helping to 

preparee migrant children for an eventual return to their countries of origin, rather than preparing 

themm to become Israeli citizens with a strong cultural identity of their own (Jerusalem Report, 

Januaryy 14, 2002: 12-17; interview E. Alter-Dumbo). 

Thee ambiguous attitude within the municipality regarding the labour migrant's cultural Otherness, 

i.e.. the possibility of a permanent new non-Jewish minority in Tel Aviv, is expressed in the 

responsess of key players in the new migrant policy, such as that of Friedman (above) and the director 

off  MESILA. According to the latter. 

Veryy few perceive of Tel Aviv as a multicultural city...mostly people in the educational 
sector.. The Municipality makes attempts to take into account the needs of the migrants, 
butt compared to the liberal attitudes existing in European cities - we're still not there. 
There'ss still a lot of work to be done in changing public attitudes. The religious issue is 
alll  the time in the background. In this, Tel Aviv differs from the European cities." 
(intervieww E. Alter-Dumbo) 

Whilee she spoke of changing public attitudes, it was not clear that she herself accepted the idea of 

Tell  Aviv as a multi-cultural city with a significant non-Jewish minority. She certainly does not 
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embracee this type of Strangeness, as do some of the civic organisations working alongside MESILA. 

Whilee professing tolerance, these responses reveal that municipal actions are seen in terms of 

providingg services, meeting needs and preventing crises (below), not in terms of changing the 

fundamentall  character of Tel Aviv as a Jewish city. 

Communityy bridging policy 
Inn the issue area of affecting attitudes of the local host society toward the labour migrants, the 

municipalityy has taken almost no actions in the cultural domain (MESILA did arrange a poster 

exhibitt on the migrant communities which was exhibited in the lobby of City Hall). Instead, 

municipall  efforts are based on averting potential crises between the migrant and Israeli communities 

inn the areas of migrant concentration. This was one of the original aims of MESILA but at first little 

wass done. A first attempt at "community bridging" through the Neve Sha'anan residents committee 

provedd unsuccessful. A second attempt was planned more carefully at the end of 2001 in a belated 

follow-upp to the anti-Arab riots of the year before (above). Together with community welfare 

workerss in Hatikva and other eastern neighbourhoods, MESILA designed a project entitled 'The new 

facess of east Tel Aviv" . The aim is to defuse xenophobic feelings, as the migrants disperse from the 

'coree area' into these neighbourhoods. The programme took place at the beginning of 2002, involving 

locall  activists in workshops and encounters with migrants. At the time of writing, local activists are 

preparingg a programme to legitimise the migrants' presence in the eyes of local residents (interview 

A.. Ezov-Amon). 

4.3.66 Spatial domain 
Urbann planning 

Ass noted above, municipal planners regarded the presence of labour migrants as a threat to urban 

renovationn plans already in 1995, but no actions were taken. In 1999 the Forum on Foreign Workers 

sett up a task force to analyze the urban consequences of labour migrant settlement, but the results did 

nott go beyond a draft paper. Instead, the Huldai administration began a new 'Strategic Planning 

Process'' for the city, in which the labour migrant issue was to be addressed.™ At the time of writing, 

thee Strategic Planning Process was in its first stage (information collection and appraisal), based on a 

year-longg series of meetings between municipal planners, residents and other interested parties. 

Interestingly,, in the meetings held for the southern Tel Aviv neighbourhoods, representatives of the 

labourr migrant communities were invited. The inclusion of foreign residents is a precedent in a 

publicc participation process that is itself quite revolutionary for Israel, where planning is traditionally 

aa very closed, top-down process. 

Concurrently,, two non-statutory plans focusing on the southern Tel Aviv neighbourhoods have 

advancedd further in the planning process. Both plans relate specifically to the labour migrant 

populationn as a factor that must be considered in the areas' redevelopment. The "Strategic Plan for 
Florentin""  presents a rather ambivalent attitude toward the labour migrant population. The plan was 

M)) The Strategic Plan for Tel Aviv is coordinated by the Long-Term Planning Department whose director also headed the 
Urbann Task Force. 
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preparedd using a public-participation process based on "workshops" with various residents groups 

whichh included, for the first time in Israel, a "labour migrants group" (2.8.00). Although the planners 

foundd that labour migrants make up a higher-than-expected proportion of Florentine population 

(17.3%),, they do not appear as a significant factor in the report. Labour migrants are mentioned 

largelyy in negative terms, i.e. as one of the "weak and vulnerable populations" in the neighbourhood 

andd as a negative factor in the eyes of the Israeli residents (Final Report, April 2001). The report 

notess that a continued inflow of labour migrants from neighbouring Neve Sha'anan "may weaken the 

economicc force of the neighbourhood," without providing further explanations or evidence, but also 

claimss "ethnic heterogeneity" as one of the strengths of the neighbourhood (ibid: 65, 128). 

Interestingly,, the Florentin plan is the first planning document to use the term "labour migrants" 

(mehagrei(mehagrei avoda) rather than "foreign workers". But, any apparent change in attitude on the part of 

thee planners toward this population finds no other expression in the plan's policy recommendations, 

whichh ignore the labour migrant population. 

Thee first urban renovation plan that takes the labour migrants into account as a significant factor 

appearss to be the "Strategic Plan for  the Stations Area" . The plan (still in its first stages) covers all 

off  Neve Sha'anan and part of Shapira, thus including the "core area" of labour migrants in Tel Aviv. 

Thee Municipality outsourced the plan in 2001 to an external planning team (headed by a former City 

Engineerr of Tel Aviv), but planning decisions are made jointly with the Planning Division. A 

preliminaryy presentation of the plan included: 

•• To transform what is now perceived as a problem into an opportunity for development 
andd growth of the area; 

•• The foreign population: an opportunity to create a lively and exciting multicultural 
variety; ; 

•• Legitimation and empowerment of shadow populations (presentation slides). 

Thiss pluralist rhetoric was repeated in the planners' presentation before the Forum on Foreign 

Workerss (6.2.02), which emphasised "multiculturalism as characterising the image of the area; 

transformingg the foreign workers from 'threatening' to 'interesting'; integrating the Israeli 

populationn into the process of transformation [of the neighbourhood] into a multicultural area." 

(ibid.)) Recently a second draft report was handed to the Planning Division, repeating this line in 

furtherr detail, together with examples from Europe of redevelopment schemes in migrant/ethnic 

neighbourhoodss (Tayar/Assif, "Preparation for Integrated Strategic Plan for the Stations Area --

Reportt Stage 2: Characterisation and analysis of existing situation", March 2002, draft). 

Thee Stations Area plan presents the most Pluralist-type attitude appearing until now in any Israeli 

planningg document regarding labour migrants. Indeed, labour migrants will probably be the major 

"axis"" on which alternative scenarios for the area will be developed. These include a "gentrification" 

alternativee which proposes dispersing the labour migrants; a "foreigners city" alternative which 

makess the most of the multicultural potential of the area; a "foreigners enclave" alternative which 

proposess a small, well-defined island of labour migrants surrounded by office and commercial 
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developmentt and Israeli residential areas, and a "business as usual" alternative in which the 

municipalityy would allow the concentration of migrants in the area to proceed with only minor public 

intervention.. These alternatives wil l be developed by the planning team in coordination with the 

Planningg Division. However the plan wil l have no binding status, rather it is meant to serve as a 

policyy document guiding the municipality in its renovation actions, rezoning, etc. (interview H. 

Finish). . 

Ass noted above, the overall "Strategic Planning Process for Tel Aviv " is still in its first stage, and 

alreadyy the presence of labour migrants has surfaced as an issue that municipal planners wil l have to 

deall  with (Strategic Plan for Tel Aviv Yafo, Summary of Discussion - Southern Tel Aviv; Summary 

off  Discussion - City Centre, 2002). It is unclear, however, what influence the Strategic Plan wil l 

havee on urban redevelopment policy in the main neighbourhoods of migrant concentration, where the 

planningg process has recently been completed (Florentin) or is several stages ahead (Stations Area). 

Thee other neighbourhoods with a significant labour migrant population such as Hatikva or Yafo 

alreadyy have statutory plans that were drawn up before the arrival of labour migrants in those areas. 

Openn spaces policies 

Untill  now the municipality has not embarked on a policy aimed at dispersing or preventing the 

presencee of labour migrants in public spaces such as parks or squares, nor has it taken their needs 

intoo consideration in its open spaces policy. The most prominent case is the pedestrian shopping 

streett of Neve Sha'anan which was opened in 1993. This street is perceived by Tel Avivi s as having 

beenn 'taken over' by foreigners. Neve Sha'anan street has become the centre of the labour migrant 

communityy in Tel Aviv (and Israel), with hundreds of migrants congregating on evenings and 

weekendss at its cafes and pubs and engaging in trading (old clothes on the sidewalk, etc.). Despite 

complaintss by merchants and residents and the general image that Neve Sha'anan street has acquired 

throughoutt the country, the municipality has taken no action. 

Thee same Non-policy response applies to other areas of congregation by labour migrants. One 

reasonn may be that the national policy of deportation is a strong enough deterrent in the long run, at 

leastt in the case of regular, well-known concentrations of undocumented workers. A prominent 

examplee of this were the weekly football matches organised by Latino migrants in a seaside park. 

Completee with food stalls and Latino music, they became a regular feature of the local seaside scene 

inn the city. In 2001, fearing police raids, the migrants moved these games to less prominent locations. 

5.. Summary 

Thiss chapter focused on the interaction between the "first Hebrew city" and its first wave of non-

Jewishh immigrants, whose settlement is challenging the basic tenets of Israeli society. Although the 

Israelii  labour market has depended on foreign (Palestinian) labour migrants for decades, the overseas 

labourr migrants who have come to substitute them since 1993 are showing signs of permanent 

settlement.. Today there are an estimated 50-80,000 labour migrants in Tel Aviv , representing over 

15%% of the city population. Of these an estimated 70-80 percent are irregular and liable to 

deportation.. Over the past decade (1993-2002) Tel Aviv has moved from a Non-policy phase to what 
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cann be described as a 'liberal Guestworker policy'. Local migrant policy has developed in the context 

off  an extremely exclusionary national immigration regime that continues to advocate a strict 

Guestworkerr policy at the national level, defining legal labour migrants as temporary guestworkers 

andd regarding repatriation as the only solution to irregular migrants. 

Thee changes in Tel Aviv's policy reaction reflect changing attitudes and expectations within the 

municipalityy regarding the labour migrants. Prior to 1995 there was littl e or no awareness of their 

presence.. From the mid-1990s a de facto policy of service provision evolved, particularly among 

healthh and welfare workers and the director of the primary school in the main migrant 

neighbourhood.. These informal procedures received the post facto approval of several higher level 

officialss in the municipal bureaucracy. The latter began pressing the political level for a formal 

policyy of local service provision, as well as raising the need to plan further ahead. Nevertheless, the 

predominantt attitude was to see the labour migrant presence as a temporary phenomenon, resulting 

fromm the government's policy of substituting overseas workers for Palestinian workers 'until things 

calmm down'. Despite warnings to the contrary from these officials, the problem was wilfull y ignored 

byy City Hall until 1996. This first phase, lasting from the late 1980s until the mid-1990s, displays the 

characteristicss of a Non-policy reaction. 

AA second phase began in 1996 when, in response to pressures from the professional level, the 

administrationn of Mayor Milo acknowledged the migrant presence, but not as a permanent 

phenomenon.. At this point City Hall authorized the provision of some basic services to labour 

migrantss and tried to persuade the government to fulfi l its responsibilities under the guestworker 

regime,, including the deportation of irregular migrants. According to the municipality, ultimate 

responsibilityy for Tel Aviv's labour migrant population lay in the hands of the national government, 

andd local policy was based on the expectation of temporariness: legal guestworkers would return to 

theirr countries of origin within a few years, irregular migrants would eventually be repatriated. In 

attitudess and actions, this phase marks a change from the previous (undeclared) Non-policy to a 

(declared)) Guestworker policy 

Att the same time, however, the basis for a longer term local migrant policy was being prepared 

withinn the professional bureaucracy. Demonstrating a practical as well as a humanitarian attitude 

towardd the labour migrant presence, both the Planning and the Welfare Services divisions suggested 

thatt Tel Aviv develop its own migrant policy, regardless of (or despite) the national guestworker 

regime. . 

AA third period began in 1999. when the new administration under Mayor Huldai adopted the 

policyy concept conceived by the professional level in the previous 2-3 years. A long-term local 

migrantt policy was officially declared. Its concrete expression was the establishment of a municipal 

"Aidd and Information Center for the Foreign Worker Community in Tel Aviv'' (MESILA). The first 

yearss of the Huldai administration can be seen as a period of increasing incorporation of the labour 

migrantt population into the city's services structure, without officially recognising the permanence 
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off  the migrant communities (still largely composed of illegal migrants). This can be termed a 'liberal 

Guestworkerr policy'. 

Underr the Huldai administration, Tel Aviv's espoused policy has openly challenged the 

government'ss migrant policy; its enacted migrant policy often contradicts government policy. This is 

demonstratedd most clearly by the fact that MESILA serves mostly illegal migrants. However, this 

challengee should not be exaggerated. While Tel Aviv's new migrant policy criticizes the 

government'ss Guestworker policy, it does not fundamentally and openly challenge the basic 

assumptionss of the Israeli immigration regime, which is based on the temporary nature of non-Jewish 

immigrantss in Israel. Municipal representatives repeatedly stress that their goal is not to turn Tel 

Aviv' ss labour migrants into future citizens or even permanent residents, only to meet practical needs 

arisingg from the labour migrant presence, needs that cannot be ignored 'as long as they are here'. 

Whilee some officials are aware of the long-term social implications of a significant non-Jewish 

minorityy in their city, they consistently refrain from challenging the actual status quo of the Jewish 

statee at its most fundamental level. 

Itt appears that City Hall recognises that it has a permanent labour migrant presence, but has not 

yett accepted the real consequences of this fact, i.e. the need to integrate a significant new non-Jewish 

minorityy in the city. Even the permanence of the labour migrant population remains an open question 

underr the current migrant regime. Most labour migrants recognize this, and many if not most do not 

expectt to settle permanently in Israel, even as they show more signs of permanence. In short, while a 

significantt labour migrant presence in Tel Aviv has become not only a possibility but a probability, it 

iss too early to regard it as irreversible. Municipal attitudes and expectations reflect this ambiguity. 

Tell  Aviv's ambivalent attitude toward the labour migrant presence is expressed in its actions (and 

inactions)) across the various policy domains. In the Juridical-political domain, the municipality has 

nott considered any kind of representative or advisory structure for the migrants. The new migrant 

policyy regards informal contacts with 'migrant leaders' as the most appropriate means for 

representingg migrant interests. Formalizing the representation of the labour migrants in Tel Aviv is 

nott only inadmissable under the current national Guestworker regime - such a step would also be 

tooo much as far as the local host society is concerned, in terms of accepting the permanence and 

legitimacyy of this new population. 

Kempp and Reichman (2000) claim that it is Tel Aviv's policy of incrementally incorporating 

(mostlyy irregular) migrants into the Israeli welfare system that presents the real challenge to the 

existingg migrant regime. Without openly questioning the government's authority on the migrants' 

civicc status, the city is blurring the line between citizen and non-citizen, legal and illegal resident. 

Accordingg to them, the City of Tel Aviv has adopted a concept of "'urban citizenship' that does not 

followw the national definition nor is it subservient to it" (ibid: 93). But according to key municipal 

officialss such as the director of MESILA, their reasoning is practical. Their 'community 

empowerment'' strategy is seen as a way of improving the flow of information from the migrants to 
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thee municipality. The aim is a more efficient provision of services, not to prepare the migrants as 

potentiall  political actors at the local level. 

Inn the Socio-economic domain, the informal provision of some social services that evolved under 

thee previous administration has been institutionalised and expanded through MES1LA. In many 

ways,, however, MESILA remains primarily a referral and mediation service between migrants and 

otherr (governmental or Third Sector) agencies. This can be attributed to lack of resources on the part 

off  the local authority, due to the government's refusal to subsidise local services to labour migrants. 

Butt it is also an expression of the ambivalent attitude of the Municipality itself and within MESILA, 

regardingg the extent to which labour migrants should be incorporated into the Israeli welfare system. 

Inn the Cultural-religious domain, municipal actions have been few, especially when compared to 

thee policies of many European cities that are eager to demonstrate (even if superficially) their 'ethnic 

diversity'.. In the case of Tel Aviv, this absence of actions cannot be attributed to ignorance of the 

migrants'' cultural needs. The municipality is well aware, for example, of the growth of 'underground 

churches'' in southern Tel Aviv. Again, lack of government support for any municipal actions in this 

areaa may mean that insufficient resources are one reason. More importantly, City Hall is unwilling to 

takee actions that would signal a real acceptance of the Otherness of the labour migrant population --

ann Otherness that is predominantly expressed through Christianity. Thus, local officials acknowledge 

thee labour migrants' religious/ethnic Otherness, and even empathize with their status as a religious 

minority.. But this is not translated into intentions to support this Otherness, as a Pluralist-type policy 

wouldd imply. Neither is assimilation a possible option, since the newcomers are not Jewish. In the 

Cultural-religiouss domain, then, Tel Aviv remains largely at the Guestworker policy phase, in which 

Othernesss is tolerated but not supported. 

Inn the Spatial domain, changes have occurred so far on paper, specifically in planning proposals. 

Onn the ground, Tel Aviv remains at the Non-policy stage (i.e. it has taken no actions) in areas such as 

migrantt housing needs or regarding migrants' use of open spaces. This may change if the 

municipalityy implements the new redevelopment plans for the southern neighbourhoods, and 

specifically,, if it acts on their recommendations to take into account the cultural heterogeneity of 

thesee neighbourhoods. The points raised in the first report of the Strategic Plan For Tel Aviv, to 

"utilizee this heterogeneity [to] strengthen the area as a touristic-ethnic magnet"51 signal a step toward 

Pluralistt policy ~ albeit of the kind that embraces Strangers for their aesthetic/market value rather 

thann being truly sensitive to their Otherness (see Chapter 2, section 3, above). 

Seenn as a whole, the change in municipal attitudes over the past decade should not be 

underestimated.. Until the mid-late 1990s the presence of labour migrants was perceived by the 

professionall  and political levels primarily as a social threat and an obstacle to urban renovation. The 

firstfirst report of the Strategic Plan (2002), which is intended to serve as the basis for articulating the 

visionn of Tel Aviv's future, now presents the concentration of labour migrants in the southern 

neighbourhoodss as both "a problem" and "an opportunity" (ibid.). However, it is too early to know 
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howw and to what extent these general statements will re-appear in terms of specific policy 

recommendations,, and whether they will be implemented. 

Inn sum, the municipality of Tel Aviv appears to have moved from a minimalistic Guestworker 

policyy phase in the mid-1990s to what can be termed a 'liberal Guestworker policy' since 1999. This 

lastt phase displays some Pluralist characteristics in espoused as well as enacted policies. However, it 

cannott yet be characterised as a truly Pluralist policy response, as it remains ambiguous regarding the 

permanencee of the labour migrants and support for their Otherness. 

Thee fact that Tel Aviv remains in a Guestworker policy phase, albeit a liberal version, cannot be 

attributedd solely to the (very real) restraints imposed by the national migrant regime. It is also a 

consequencee of the ambivalent attitudes within the municipality at both professional and political 

levels,, in regard to the permanence of its labour migrant population. A Pluralist attitude implies the 

acceptancee of the migrants' permanence as well as acceptance of their Otherness as a permanent 

featuree in the city. Such a (post-Zionist) view already characterises Israeli NGOs that are fighting for 

aa fundamental change in the Israeli migration regime. It implies that Israel should open itself to non-

Jewishh immigration, regularize illegal immigrants and allow eventual citizenship for those that 

remain. . 

Suchh a view is unacceptable to most Israelis, including key actors in the municipality (with the 
notablee exception of the director of the Bialik School). Among the principle policymakers of the new 
migrantt policy there remains a reluctance to accept the full consequences of Pluralism. This would 
meann that local authority policies would aim at the long-term integration of the non-Jewish labour 
migrantt population, while supporting its religious and ethnic Otherness. Tel Aviv is not yet ready to 
expandd its self-definition as a tolerant and pluralistic city to the point of incorporating a new non-
Jewishh Other. 

1'' Municipality of Tel Aviv-Yafo (2002), Strategic Plan for Tel Aviv, Profil Hair (City Profile), p. 118. 
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8.. Paris 

1.. Introductio n 
Pariss was chosen to verify the Assimilationist type of policy response to immigration, as 

proposedd in the typology. At first glance, Paris appears a strange choice for a case study of local 

migrantt policies since its unique status within the French political system makes it difficult to 

separatee local from national policy. The tutelage arrangement under which the capital was 

administeredd directly by government-appointed prefects until 1977 raises the question of whether 

theree is indeed 'local policy' in Paris. Below I argue that a local Parisian policy can be distinguished 

evenn prior to 1977 and the first elected mayoral administration. The Parisian case is also particularly 

difficultt in terms of isolating migrant policies (as defined in Chapter 3). But this is one of the main 

featuress of the Assimilationist-type response, in which "ethnic minorities" are not recognized as 

such.. In France the only distinction is officially between aliens (étrangers) and French citizens 

(francais),(francais), meaning that very few policies are explicitly migrant policies. Instead, we must look for 

implicitt migrant policies, i.e. general policies that significantly affect the migrant/minority 

population.. These are found mostly in the Spatial domain, particularly in urban development and 

housingg policies. 

Pariss has been shaped by immigration for several centuries. Over the past two hundred years the 

cityy attracted newcomers from all over France, as well as from abroad. The post-war period was 

characterisedd by post-colonial immigration from Algeria as well as classic guestworker migration. 

Thee last twenty years have witnessed an increasingly diverse immigrant population arriving in an 

alreadyy multi-ethnic capital. Today, the bulk of the migrant population is found in the suburban belt 

surroundingg Paris (the banlieues), as in most French metropolises (Map 8.1). But the capital has 

alwayss retained a significant migrant/minority population intra muros, due to its sheer size (the 

officiall  population of Paris is 2,125,851) and its global city position (INSEE 1999). While official 

statisticss define only 14.5% of the municipal population as étrangers, the total ethnic minority 

populationn (including naturalised and second-generation migrants) may constitute around 40% of the 

cityy population (see below). 

Thiss chapter explores those policies that led to the dispersal of Paris' migrant population ever 

fartherr from the centre and eventually "beyond the city walls" (whose modern embodiment is Paris's 

peripherique,peripherique, the ring highway built along the old city walls), to the banlieues. It also looks at those 

policiess affecting the migrants/minorities who remained within Paris. The general question to be 

addressedd here is: to what extent is the host-stranger relations model, and the Assimilationist type in 

particular,, relevant to the understanding of Paris' local migrant policies? 
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Mapp 8.1 Paris city districts (arrondissements 1 -20) and banlieues 

Source:: Rhein 1998a, "Globalisation, social change and minorities in Metropolitan Paris : the 

emergencee of new class patterns", Urban Studies, Vol. 35, No. 3, p. 447 (figure Al) . 

AA preliminary answer to the more general question can be found in earlier case studies analysing 

locall  migrant policies in French cities (Ireland 1994, Mazzella 1996, Geisser 1997, Gaxie et al. 1998, 

Mooree 2001, Bousetta 2001). Although the above terms are not normally used', these studies do 

contrastt between the universalist discourse and policy framework in France (the republican model of 

integration),, and the de facto ethnicisation of policies in the past two decades at the local level. In 

doingg so. all of these studies relate more or less explicitly to different types of host-stranger relations, 

inn their comparative analyses of local policy responses to ethnic diversity.2 

11 For example, Bousetta's four-city comparison across three countries relates to the institutional-political context in each 
city.. But he also notes (2001: 249) the "political philosophies of integration" that lie behind municipal attitudes toward 
migrantt mobilisation, with Lille's "assimilationism" being at the "extreme pole of an ordinal scale" with 
"mulliculturalism""  at the other extreme (represented in his comparison by the Dutch city of Utrecht). 
22 Geisser's (1997) case studies in Grenoble, the suburbs of Lyon and the department of Seine-Saint-Denis demonstrate 
howw ethnicity is manipulated by the political elites in cities with significant ethnic minority populations (from Moore 
2001:: 59). Gaxie el al's comparative study of the "municipal management of immigration" (Gaxie 1999: 2) in seven 
Frenchh cities notes the varieties of explicit and implicit forms of ethnically-sensitive local policies toward migrants/ 
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Studiess of local policy in the city of Paris are rare, with few explicitly linking local policies and 

migrantss (Godard 1973, Castells and Godard 1974, Fijalkow 1994, Fijalkow and Oberti 2001, Simon 

19944 and 2000, Toubon & Messamah 1990). The paucity of authors who specifically isolate the 

ethnicc dimension demonstrates the continued dominance of the republican model in French academic 

literature.33 According to Moore (2001: 55, based on Geisser 1997), "la notion d'ethnicité est 

quasimentt absente de la sociologie franchise." 

Researchh on migrant policies in the Paris metropolitan area has focused on the cities surrounding 

Pariss (Ireland 1994, Gaxie et al. 1998, Kastoryano and Crowley 2001 ).4 This may be explained by 

thee prominence of their migrant populations (although these are not necessarily of a larger proportion 

thann in Paris), and by their relative autonomy in policymaking, compared to the complicated case of 

Paris.. This makes cities such as St. Denis and La Courneuve more obvious as case studies. 

Inn contrast to the demonstrated de facto ethnicisation of local policies in some of the other cities 

studiedd (Marseille, Montreuil, etc.), this case study shows that local migrant policies in Paris have 

steadfastlyy remained of the Assimilationist type, at least until recently. To some extent this is due to 

thee dominance of the State in Parisian affairs until 1977. This meant that local policy more closely 

followedd the republican model regarding the integration of newcomers. However, this chapter will 

showw that a local policy has evolved in Paris since at least the beginning of the twentieth century, 

characterisedd by a progressive gentrification of the city on one hand, and attempts at social 

engineeringg on the other (see section 4). Paris's local policy can be identified as an Assimilationist-

typee reaction to class-based, but also ethnic-based Otherness. Section 5 shows that local policies in 

thee other domains also demonstrate the continuity of Assimilationist attitudes toward migrants in 

Paris.. Only since the election of the city's first left-wing administration in 2001 is there a declared 

changee from this attitude. In practice, however, the new "integration policy" displays many signs of 

continuityy with the previous phase. 

Thee structure of this chapter is as follows: Section 2 describes the national context in which Paris' 

policiess are tightly embedded: host-stranger relations within the framework of the republican model 

off  integration and the challenges to it; national immigration policies; and the special case of French-

Algeriann relations. Section 3 describes the local context of Paris, including the history of 

immigrationn to the city; characteristics of the migrant/minority population, especially patterns of 

settlement;; local host-stranger relations; and city-State relations. In contrast to the other chapters in 

thiss book, section 4 in this chapter is devoted to the Spatial domain, since housing and urban 

developmentt are the policy areas where the municipality has had the most influence. Section 5 then 

minoritiess in cities such as St. Denis, Montreuil and Gennevilliers. Mazzella (1996) and Moore (2001) show how local 
policiess in Marseille's migrant neighbourhoods reveal a clear "ethnicisation of policy" beneath their universalist rhetoric. 

Personall  communication withYankel Fijalkow. 
44 Ireland (1994) looked at policies affecting migrant mobilisation in La Courneuve (Seine-St.-Denis Department). Gaxie 
ett al's (1998) study compared migrant policies in Saint-Denis, Montreuil, Gennevilliers and Antony. Kastoryano and 
Crowleyy (2001) focused on Saint-Denis, Saint-Ouen and Epinay-sur-Seine (Saine-St.-Denis Department) and Clichy 
(Hauts-de-Seinee Department). 
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summarisess local policies toward migrants in the remaining policy domains. Section 6 reviewss the 

neww migrant policy since 2001. Section 7 summarises and analyses the overall development of 

Parisiann policies, in terms of change and continuity in host-stranger relations, i.e. municipal attitudes 

towardd migrants. 

2.. The national context 

2,11 Host-stranger relations in France 

Host-strangerr relations in France are shaped by the predominance of the French republican 

ideology,, which is universalistic and individualistic (Schnapper 1994). The French model of 

integrationn assumes that this is an individual process for the newcomer, formalised through the 

acquisitionn of citizenship. In integrating, the immigrant is expected to conform to host society 

norms,, which in turn are universalistic, i.e. all citizens should be treated equally regardless of their 

ethnicethnic origin, religion, etc. Where affirmative action is applied (in the name of equalising 

opportunities),, it is done according to socio-eonomic criteria. In the republican model there is a strict 

distinctionn between the recognition of diversity at the individual and communal level: cultural and 

especiallyy religious differences should be confined to the private sphere and their expression in the 

publicc sphere is frowned upon, if not actually prohibited. The 1989 'affaire des foula rds (̂regarding 

thee right of Musim schoolgirls to wear headscarves in school) pointed out the continued salience of 

thee republican model, as well as increased criticism of it in French society. 

Thee acquisition of French nationality, however, is not a strictly formalistic matter (i.e. 

naturalisationn suffices to make a "foreigner" into a "Frenchman"), since the notion of French 

nationhoodd (how the host society defines itself) is a balance between the principle of territoriality 

andd the principle of ancestry (ius soli and ius sanguinis). The question of "what it is to be French" 

hass acquired salience since the 1980s following the settlement of non-European and especially 

Muslimm labour migrants. It was (and continues to be) raised by the political Right led by Le Pen. 

whichh questions the allegiance of Franco-Maghrebins to the French state, and has been hotly debated 

since,, with a number of changes made in the French nationality law (Wihtol de Wenden 1998). 

Althoughh the republican model of integration is in practice no longer as powerful as a structural 

frameworkk for policymaking, it still "retains powerful ideological significance" (Kastoryano and 

Crowleyy 2001: 179). This means that the official perception of host-stranger relations in France is 

different,, from e.g. that in the UK, the Netherlands or Belgium, in that the ethnic dimension is either 

absentt (in official discourse e.g. on social exclusion) or hidden within socio-economic and territorial 

codewordss ("marginalised youth" or s\Tcvp\y jeunes, banliettes, etc.) (Geisser 1997, Simon 2002, 

Hargreavess 1996. Body-Gendrot 2001). Thus, the French institutional context does not recognize 

"ethnicc minorities" and distinguishes only between French citizens by birth or naturalisation 

(franqais)(franqais) and non-French citizens (étrangers, i.e. foreigners). Ethnic minorities do not appear as a 
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statisticall  category (they are also largely absent from the French academic discourse). Instead, census 

figuresfigures distinguish between "francais'" "Francais par acquisition" and "étranger" (the latter 

referringg to "persons declaring a nationality other than French") (INSEE 1999). Thus second-

generationn migrants (included in this book within the term "ethnic minorities") are often hidden in 

termss of French statistics, research and espoused policies.8 

Unofficially,, of course, ethnic categories exist in everyday use. Etranger and immigré are often 

usedd interchangeably and refer to people of foreign origin without necessarily excluding those with 

Frenchh citizenship. Deuxieme generation is commonly used (e.g. in the media) for people bom in 

Francee of migrant parents. In street language the informal usage of beur and black is more common. 

Finally,, politicians of the extreme right in France have used the ethnic dimension openly (and to 

greatt advantage) in the past two decades, as have some migrant/minority groups themselves 

(Mamadouhh 2002). 

Despitee the supremacy of the republican model in official discourse, immigration and the 

integrationn of minorities have become important political issues since 1974, and especially since the 

earlyy 1980s (below). According to Catherine Rhein, ethnic divisions have come to replace class-

basedd divisions as the main factor in French host-stranger relations. Previously, class served as the 

dominantt cleavage in French society, and probably contributed to inter-ethnic unity as new migrants 

weree absorbed into the working class. As the proportion of foreigners increased among blue-collar 

workerss in France (while the French working class steadily diminished), a large and growing gap 

developedd between French and foreign workers. Thus, the ideological construct of the "unified 

workingg class" has been replaced by the ethnically-based construct of the immigré. But immigré does 

nott designate all foreign workers, only the unskilled. It is thus linked in the eyes of the host society 

too certain populations, e.g. blacks and Arabs but not Americans or Japanese (Rhein 1998b: 53). 

Inn the early 1980s France was shocked by a series of urban disorders originating in the suburban 

publicc housing estates (HLMs - habitats a lover modéré) on the outskirts of several cities. Over the 

nextt 15 years, occasional displays of car-burning and looting, attacks on social workers and clashes 

withh police have created an image in the public eye linking the banlieues with a breakdown of social 

55 Naturalisation procedures are relatively easy in France (after 5 years of legal residency). 
66 Children born in France of foreign parents gain French citizenship upon adulthood and are defined as "francais" 
(INSEEE 1999). 
77 Mazzella (1996: 6) notes that the French term étranger encompasses three distinct English terms: "that who is not from 
heree (stranger), the non-naturalised (alien) and the unknown or non-national (foreigner)". 
KK In 1990 the national statistics institute (INSEE) added immigré as an operational term, defined as "persons born abroad 
withh non-French nationality at birth?"lmmigré appears in national-level analyses but not in the census, which is based on 
self-declarationn according to one of the three official terms noted above (Simon 2002). This means that most but not all 
étmngersétmngers are immigrés, and most but not all immigré* are étmngers. The 1999 census recorded 4,310,000 "immigrants" 
inn France, of which 36% have French citizenship, compared with 3,260,00 étmngers, of which 510,000 were born in 
Francee (INSEE 1999). For our purposes, between these two overlapping categories, immigré corresponds more closely to 
ourr term "migrant/minority", since it includes French citizens of foreign birth. However this excludes some of the second 
generation,, and in any case does not appear in the Paris statistics which are based on the census. 
lJJ Beur is the reverse slang (known as verlan) term referring to youth of Arab origin. Black has become common in recent 
yearss referring to all migrants/minorities of sub-Saharan African origin. 
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order.. In official public discourse this was described as a reaction of marginalized youth in the 

HLM ss to their economic, social and physical exclusion. However, the crise des banlieues was from 

thee start closely linked to the apparent failure to integrate ethnic minorities in France, and in general, 

aa questioning of the universalist model of integration. This coincided with a rising awareness in 

Francee of the saliency of ethnicity, and a public debate on the meaning of French national identity 

(Geisserr 1997). 

Thee crise des banlieues was perceived as signalling the breakdown of the French model of 

integrationn (Body-Gendrot 2001, Moore 2001, Simon 2002). At the same time, increasing awareness 

amongg second-generation migrants, manifested in ethnically-based mobilisation (the beur marches of 

1983,, ethnically-based local politicians) added to the new public discourse on host-stranger relations 

(i.e.. French identity) "within which multicultural concerns have moved from the margins to the 

mainstream"" (Kastoryano and Crowley 2001: 194). Some welcomed these manifestations of 

ethnicityy as a chance for France to move away from the dominance of an unrealistic republican 

ideology,, as they saw it, in an increasingly multi-cultural France. Others see these "nouvelles 

ethnieités"ethnieités" (Geisser 1997) as a threat to the French social model, which is based on equality and the 

rejectionn of communitarianism. While these debates occur largely at the national level (in national 

mediaa and politics), they are contextualised by incidents at the local level, from the headscarf affair 

too local Islamic associational activity. Thus, the local and the national have become inextricably 

intertwinedd in French host-stranger relations, and urban policies have become the main instrument in 

nationall  immigrant policy. 

2.22 National immigration/integration policies 

Francee has traditionally been a country of immigration from neighbouring countries, and since 

thee colonial period, from the French colonies. In the postwar period France was characterised by a 

laissez-fairee Guestworker policy that allowed easy entry in order to meet labour shortages. This 

resultedd in massive immigration, especially from Algeria and Portugal (below). This ended in 1974 

withh the first energy crisis, but family reunification only increased as a result of restrictions on labour 

immigration.. As the massive settlement of labour migrants came to be seen as a threat to social 

cohesion,, the government adopted a 'double strategy' (soon adopted by many western European 

countries),, of increasingly strict controls on entry together with a policy to integrate the newcomers 

alreadyy legally resident in the country (Brochmann 1998). 

Sincee 1983 the right-wing Front Nationale has translated (and enlarged) anti-immigrant feelings 

intoo political success, becoming the leading force in French politics on the issue of immigration and 

integration.. French immigration policy has largely developed in response to this, with successive 

governmentss on both right and left offering stricter immigration policies (1989 law of entry and 

residence,, reform of the nationality code in 1993. the Pasqua law of 1993). But as Wihtol de Wenden 

(1998)) points out, various internal and external restraints (the French constitution, European laws 

andd bilateral treaties) have limited the extent to which France can restrict immigration. 
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Ass noted above, stricter immigration policy has gone side-by-side with new attempts to integrate 

thee migrants in the country, many of them French nationals. Here the (sub)urban and local dimension 

inn national immigrant policy has been pivotal. In response to the urban crisis, the new (198!) 

governmentt under President Mitterrand created a number of national frameworks and forums to 

formulate,, in effect, a national integration policy.10 This evolved over time into a national urban 

policyy that came to be known as the Politique de la ville. The new paradigm through which urban 

problemss came to be defined and addressed was that of territorially-based social and economic 

"exclusion""  rather than racial or ethnic relations (Kastoryano and Crowley 2001). The Politique de la 

villeville aimed to increase the economic, political and social participation of residents of specified areas, 

ass the long-term solution to socio-economic exclusion. This served as the national framework for 

(largelyy implicit) migrant policy in the 1980s-90s (see section 4.5, below). 

Thee decentralisation of policy that was begun in the 1980s placed responsibility on local 

authoritiess for promoting participation (the antidote to exclusion). This resulted in a large variety of 

pragmaticc migrant policies initiated by local authorities and supported by national-level funding, 

whichh aimed at incorporating disaffected populations (Geisser 1997). While many of these policies 

displayedd a pragmatic sensitivity to the ethnic dimension of exclusion (social, economic and spatial), 

thee republican ideology still demanded that the problematique be addressed within an ethnically 

neutrall  discourse (Kastoryano and Crowley 2001 ).n Nevertheless, although they were usually 

espousedd in the universalist terminology of the national frameworks (e.g. the Politique de la ville), 

locall  policies in a growing number of cities targeted immigrants and ethnic minorities, sometimes 

implicitlyy and sometimes explicitly (Mazzella 1996, Geisser 1997, Gaxie et al. 1998, Moore 2001). 

Thee ethnicisation of local policies has not been a consistent trend, and depends in large part on the 

locall  political context (which in turn expresses local host-stranger relations, among other factors). In 

thee case of Paris, as we will see. the local authority did not follow this trend, at least until recently. 

2.33 The Algerian context12 

Thee exceptional context of the Algerian immigration and its impact on local policies in Paris 

deservess special attention for two reasons. Not only is this probably the largest ethnic minority in 

Pariss (it is the second-largest contingent of foreign residents in the city), but the traumatic events of 

thee Algerian War - including the bloodletting on the streets of Paris — remain an important 

undercurrentt in French society. In 1946 Algeria was annexed to France, permitting free movement 

betweenn the metropole and its "overseas department". In terms of civil status, the "francais 

100 In 1981 a Commission Nationale de Developpement Sociale des Quartiers (headed by Grenoble mayor Dubedout) was 
establishedd and formulated a national strategy of devolving integration policies to the local level. In 1983 the Zones 
d'Educationn Prioritaires (ZEPs) policy was created. In 1992, again in response to violent local incidents, a Minister for 
thee Cities was appointed. 
1'' This taboo was partially broken in 1995 by the Tribalat Report. 
122 This sub-section is based largely on Peggy Derder's book (2001) L'immigration algerienne et les pouvoirs publics dans  dans 
IeIe departement de la Seine, 1954-1962. 
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musulmansmusulmans algeriens" were accorded full citizenship rights and were not officially considered as 

immigrants.111 As a result of a national recruitment policy, Algerians became the largest immigrant 

groupp during the 1950s. By the mid-1950s there were 50,000 Algerians living in Paris, presenting all 

thee characteristics of a guestworker population, composed largely of young single men with no 

determinatee plans for settlement. Many were seasonal guestworkers who moved freely between Paris 

andd their towns and villages in Algeria. 

Thee relationship between the French host society and the Algerian immigrants was characterised 

byy a deep mutual misunderstanding based on differences in culture and religion. According to Derder 

(2001:: 42), the Algerian community in Paris lived in "veritable social and spatial segregation." The 

spill-overr of the Algerian war (1954-1962) onto the streets of Paris reinforced this segregation (Box 

8.1). . 

Boxx 8.1 Policies toward Algerians in Paris: the "second front" 

Betweenn 1958 and 1962 the allegiance of the Algerian guestworker community in 
Pariss was treated by both the French authorities and the Algerian Front de Liberation 
NationaleNationale as a second front in the war. The "second front" was fought in Paris not 
onlyy through propaganda but in violent confrontations with hundreds of casualties 
betweenn Algerians loyal to the FLN or the French authorities in the neighbourhoods 
andd bidonvilles in the city. In October 1961, Parisian police commissioner Maurice 
Papponn led a repression of an FLN demonstration ending in numerous casualties; in 
Februaryy 1962 a demonstration by Parisians against the OAS (the French settler 
forcess opposing Algerian independence) resulted in eight deaths at the Charonne 
metroo station. 

Inn response to the FLN's (largely successful) strategy of imposing separate social 
structuress on the migrant community, the French government developed a strategy 
aimedd at winning over the Algerian migrants by incorporating them into the state 
welfaree system. In the Department of the Seine (Paris and surrounding suburbs) a 
wholee network of social services was set up for the Algerian population, staffed by 
speciallyy trained personnel often themselves of Maghreb background. The services 
weree provided through hostels, a "reception and information centre" and through a 
networkk ofconseillers sociaux" who worked the Algerian neighborhoods. 

Inn 1958-59 two state agencies were established to administer the policies. The FAS 
(Fondss d'action sociale pour les travailleurs musulmans d'Algerie et leurs families en 
metropole)) began to coordinate all state actions through centralized budgeting. 
SONACOTRALL (Societé nationale de construction de logements pour les travailleurs 
d'originee d'Algerie) was to coordinate housing policy for this population. Renamed 
Fasildd and SONACOTRA, these agencies would play a key role in future policies 
affectingg all migrants (not just Algerians) in the following years. 

Sources::  Derder 2001: L'Histoire Dossier Special April 1999. 

AA 1947 statute accorded citizenship to Muslim Algerians living in the metropole (i.e. France). Algerian immigrants did 
nott have to pass through the National Office of Immigration but could move freely between Algeria and metropolitan 
France.. As citizens. Algerian migrants had full access to services, but it was acknowledged that deep discrimination and 
culturall  differences prevented any real integration (Derder 2001: 87). 
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Derderr has concluded (p. 129) that the social action policy toward Algerian migrants in the Paris 

areaa was part of a state policy (administered through the departmental police prefecture), to repress 

Algeriann separatism.14 After Algeria's independence this network of social support structures was 

slowlyy dismantled, however several vestiges remained. FASild and SONACOTRA evolved into 

organizationss through which the state coordinates its actions in social policy and housing policy 

towardd migrants, respectively. The FAS now serves as the primary source of budgeting for state 

integrationn policies applied at the local level. 

Itt is reasonable to assume that there is a link between the "fear and hostility" (ibid: 46) 

characterisingg host-stranger relations between the French and the Algerian migrants of that period, 

andd widespread negative attitudes in French society today, toward migrants in general and Muslim, 

Maghrebiann migrants/minorities in particular. These are on the rise since the early 1980s and are 

implicitl yy linked in the minds of many indigenous French with the "troubles" in the public housing 

estates,, as noted above (Rhein 1998b, Hargreaves 1996). 

Thee battle over the identity of the Algerian migrants during the late 1950s-early 1960s is echoed 

inn later policies designed to combat what is officially termed as "exclusion" and popularly 

consideredd the problem of allegiance of Muslim migrants living in France. The latter has resurfaced 

followingg the headscarves affair in 1989, the Gulf War in 1991 and terrorist acts in Paris in 1986 and 

1995.. According to Wihtol de Wenden (1998: 107), "Maghrebians and their sons (mainly Algerians) 

aree fulfillin g a need in security terms for a new enemy in Western Europe" and this is particularly 

acutee in France. Policies toward migrants in Paris in the past two decades should be seen on this 

background. . 

3.. The local context 

3.11 A brief history of immigration to Paris 

Fromm the 19th century onwards France became the premier country of immigration in Europe due 

too its constant demographic deficit and labour shortages, with Paris as the primary magnet (Figure 

8.1).. Immigration to Paris shaped the demography and geography of the city, fitting into existing 

socio-economicc cleavages and reinforcing them with an ethnic character. The first large-scale labour 

migrationn to Paris was from the French provinces, contributing to the rapid increase of the city's 

population.. In the first half of the 19th century the population of Paris doubled from 500.000 to one 

millionn inhabitants by 1844. In 1901 provincials already represented over half of the Paris 

population.. Their massive arrival created conditions in Paris similar to those of third world cities 

today:: slums, urban poverty, disease, social unrest. In the eyes of the ruling elites, the provincials 

144 Thus, local offices set up by the Prefecture of the Department of the Seine provided some of the social services noted 
above,, while also conducting surveillance on the Algerian community (78,251 files!), conducting a local propaganda war 
withh the FLN and administering detention centres. 
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weree clearly Outsiders threatening the established order. Indeed, the fear of the provincial-turned-

urbann proletariat, of a "floating and unemployed population" had already existed on the eve of the 

Frenchh Revolution.13 

Figur ee 8.1 Immigration to France, Ile-de-France and Paris. 1861-1990 

!ee dt France 
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Source:: Poinsot 2000, C1TNET in Paris, figure p. 4, based on Guillon 1992. 

Figur ee 8.2 Foreign resident (étranger) population in Paris, 1954-1999 
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Sources:: INSEE 1999, Recensement de la population de 1999, p. 9, Table 2" 
Allall  2002. Le diagnostic locale d'intégration de la Ville de Paris, pp. 22-24. 

33 "A la veille de la Revolution., il existe une veritable peur sociale des Parisiens face a cette population flotlante et sans 
emploii  " (Fierro, A. 1996 Histoire et dictionnaire de Paris, Lafont, cited in Pincon 2001: 42). 
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Inn the twentieth century the number of foreign (non-French) residents in Paris almost doubled, 

fromm 180,000 in 1891 to 308,000 in 1999. From the late 19th century onwards, immigrants from other 

Europeann countries began arriving in Paris in large numbers. Belgians, Poles, Germans, Dutch, 

Spanishh and Italian immigrants swelled the city's population to 2.9 million by 1911. During the 

interwarr period, they were supplemented by refugees from Spain, Armenia and Russia. 

Postwarr migration (1950s to early 1970s) was dominated by guestworker and post-colonial 

migrants,, who arrived in unprecedented numbers (Figure 8.2). The demand for foreign labour, 

togetherr with decolonisation, resulted in increased migration from Southern Europe as well as the 

firstt massive arrival of non-Europeans. This had tremendous repercussions for Paris, as already noted 

above.. By 1954 there were nearly 100,000 Algerians in the Department of the Seine, half of them in 

Paris.. During the 1960s recruitment of foreign labourers by the car industry resulted in the arrival of 

overr 700,00 Portuguese in France, who replaced the Algerians as Paris' largest foreign community. 

Duringg the 1950s-60s Paris's migrant population displayed typical guestworker characteristics: 

predominantlyy single male adults intent on saving their earnings and returning home. However, signs 

off  family reunification were already visible in the 1960s. 

Afterr 1974, following the government decision to restrict immigration, family reunification 

increasedd and from the mid-70s the migrant population lost its guestworker characteristics in terms 

off  gender and age distribution, as well as intermarriage. By 1990 labour migrants and their families 

fromm Portugal, Algeria and Morocco accounted for half of all the foreigners in the Paris region. From 

thee mid-1970s economic migrants and refugees also came increasingly from sub-Saharan Africa and 

southeastt Asia. The 1990s were characterised by migration from Eastern Europe, the Balkans and the 

Farr East. Currently, China is the single largest source of migration to the Paris region (Musterd et 

al.1998,, Kastoryano and Crowley 1999). 

Altogether,, the proportion of foreign residents in Paris more than tripled between 1954 (4.8%) 

andd 1982 (16.6%). Thereafter it dropped to 15.8% in 1990 and 15.4% in 1999, in part as a result of 

gentrificationn (see below) (INSEE 1999). 

Itt is important to note that these figures refer to registered foreign residents and ignore the 

growingg number of ethnic minorities with French citizenship, as discussed in the following 

subsection.. They also do not take into account irregular immigrants, estimated at several tens of 

thousandss in Paris, nor the transient strangers: tourists and business people. While the latter only 

"passs through" the city, their presence approaches 100,000 on peak days (Ambroise-Rendu 1987: 

95).. Ambroise-Rendu estimates that altogether "over a quarter of the people found in the capital are 

foreigners""  (ibid). 

i66 Paris's population peaked in 192lat three million and has decreased steadily since then. The population decrease has 
beenn especially strong over the past half century. Between 1954 and 1999 the population dropped from 2.85 million to 
2.133 million, losing a quarter of its inhabitants due to suburbanisation (Pinion 2001). 
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3.22 Characterising today's foreign resident population 

Inn 1999 the official number of foreign residents in Paris was 308.266 (14.5% of the city 

population),, and another 156,398 (7.36%) were "French by acquisition". Together this amounts to 

nearlyy 465,000 residents of foreign origin or almost 22% of the population (INSEE 1999). However 

thiss figure does not take into account migrants' children who declared themselves "French by birth" 

inn the census, i.e. it excludes a significant part of the second generation ethnic minority population. 

Consideringg the definitional problems noted in section 2.1, we can only roughly estimate the total 

sizee of Paris's migrant/minority population. Following calculations made at the national level by 

Tribalatt 1991). we can add the estimated size of this "hidden second generation" to the official 

censuss figures above, arriving at a figure of some 872.000 residents of ethnic origin (first or second-

generationn migrants). This is equal to 41 % of the city population. Although these are estimates, 

theyy show that the proportion of migrants/minorities in Paris is comparable to that of other "veteran 

immigration""  cities in Europe, such as Amsterdam. 

Thee ethnic breakdown presented below should be treated with caution, as it relates only to the 

308,0000 foreign residents, representing less than half of the estimated migrant/minority population in 

Pariss (Figures 8.3a-b). By country of origin, the largest foreign contingents are Portuguese (38,455), 

Algerianss (33,586), Moroccans (23,195). Tunisians (18,092), Spanish (15.620) and Chinese 

(15.215).. Of the non-EU foreign residents over half originate from the African continent (75.000 

fromm the Maghreb, 41,000 from sub-Saharan Africa). 58.000 foreign residents originate in Asia.18 

Anotherr 20.000 originate from the Americas. Altogether, nearly 217,000 foreigners are non-EU 

nationals,, representing 70% of the foreign population and 10% of the city population (Allal 2002, 

INSEEE 1999). 

Tribalatt used census figures to estimate the population of migrant children based on fertility rates. She estimated 
aroundd 8.S</< of the children of migrants bom in France appear in the statistics as "French". Deriving from her 
calculationss we can estimate a statistical relationship between the first and second generation of immigrants in France. 
Applyingg this to the census figures for Paris, we arrive at a figure of 484.634 second-generation residents (as opposed to 
thee number of "second generation" residents derived directly from the census (i.e. all those born in France who declared 
themselvess as non-French: just under 77,000) (INSEE 1999, Table 2 bis). The figure for first generation immigrants 
("bornn abroad" but excluding those bom as French nationals, e.g. the "pieds nnirs" from Algeria) is 387.707. Together. 
thee first and second-generation migrants equal 872,341 persons. I thank Patrick Simon for assisting me in calculating 
thesee estimates. 
,!tt In descending order they come from China, the Indian subcontinent, southeast Asia, Japan and Turkey. 
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Figuree 8.3 Foreign resident population in Paris, by country of origin, 1999 
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Inn terms of socio-economic status, we can roughly divide the migrant/minority population in 

Pariss into two or three types. The first includes foreign residents in the highly skilled category, i.e. 

thosee attached to various branches of foreign companies, embassies, etc. who reside in the beaux 

quartersquarters (especially the 16Ih arrondissement).14 The majority are from OECD countries. The second 

typee are migrants/minorities of guestworker and postcolonial origin who reside in the working class 

neighbourhoods,, mostly in eastern Paris. A third category might include labour migrants from EU 

countriess (Italy, Spain, Portugal) who tended to follow a home-ownership strategy as they became 

upwardlyy mobile, joining the petit bourgeoisie (see below) The residential distribution of the migrant 

populationn in Paris expresses patterns of socio-economic differentiation that were established over a 

centuryy earlier, as described below. 

3.33 Settlement patterns of postwar migrants/minorities in Paris 

Provinciall  and European immigration over the 19lh and early 20th century created the socio-

economicc and geographic context in which the post-war migrants settled. By the end of the Second 

Worldd War the east/west, working class/bourgeois division of Paris was already established (Rhein 

1998a:: 440): the middle- and upper-class neighbourhoods (beaux quartiers) were located on the 

Rightt Bank, especially in the northwestern districts. On the Left Bank, a large working class (formed 

largelyy by previous migrations) was densely housed in the quartiers popuiaires that formed a giant 

crescentt across eastern Paris. This included the eastern half of the 17th district and much of the 18, 19 

andd 201 districts, encompassing the eastern faubourgs, with neighbourhoods such as the Goutte d'Or 

alreadyy established as migrant strongholds. Toubon and Messamah (1990: 43) dub this Paris's 

"croissant"croissant populaire" (Map 8.2). 

Postwarr migrants arrived settled into, and became a part of, this socio-economic geography. 

Duringg the 1950s-1960s Paris suffered an acute housing shortage, as the private housing stock could 

nott accommodate the massive influx of newcomers. Some of the postwar migrants found 

accommodationn in hotels and flats in cheap, dilapidated housing in the working class quarters of 

centrall  and eastern Paris. A few were housed in half a dozen foyers (worker hostels) provided by the 

government.. The rest improvised their own lodgings, resulting in the growth of informal 

shantytownss {bidonvilles) "under the tolerant eye or indifference of the municipality" (Derder 2001: 

39).. Bidonvilles were accelerated by the beginnings of family reunification among the more veteran 

Algeriann migrants, as hotel rooms and hostels could not meet the needs of the families (ibid). 

99 In metropolitan Paris these account for only lO'/r of the active foreign residents, but in the city of Paris their proportion 
mustt be considerably higher (Rhein 1998b). 
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Mapp 8.2: The "croissant populaire": working class quarters in east Paris, 1990 
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Sourcee INSEE, Recensement de la population de 1990. 

Mapp 8.3 The embourgeoisement of Paris and its suburbs, 1982-1990. 
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Gradually,, a succession process occurred in the workers neighbourhoods, with migrants moving 

intoo cheap housing vacated by working-class and lower-middle class residents who moved to newly 

constructedd social housing, much of it outside Paris. From the 1960s onward, Paris underwent 

increasingg gentrification and socio-economic polarisation. According to Rhein (1998a: 445-6). a 

doublee process of polarisation (economic and ethnic) has taken place in the Paris metropolitan area, 

withh an increasing concentration of foreigners in the working-class suburbs accompanied by their 

decreasingg presence in the middle- and upper-class neighbourhoods inside Paris (and its wealthy 

suburbs)) (Map 8.3)" Those who remain are increasingly restricted in their housing choice, as socio-

economicc segregation becomes stronger. This is partly due to market processes that create socio-

economicc polarisation characterising all global cities but has specifically Parisian features as well 

(seee below) (Rhein 1998b, Body-Gendrot 1996, Carpenter et al. 1994). 

Thee result of the gentrification of Paris has been a drop since the 1980s in the "foreign resident" 

populationn of Paris, as noted above. In particular, the number of non-EU foreigners has declined 

sincee 1990 in all but one of the Paris districts (Allal 2002). Within Paris, certain migrant populations 

aree increasingly concentrated in certain neighbourhoods and in particular housing stocks. Simon 

(2002)) notes a double pattern of mobility from the 1970s onward. While many upwardly mobile 

migrantss (mainly Portuguese, Spanish and Asians) adopted an owner-occupation strategy and 

graduallyy moved into middle-class housing areas, other migrants moved into the social housing 

sectorr and tried to upgrade their position as better social housing became available.21 Over time, 

filteringg processes applied by the housing corporations led to the concentration of certain migrant 

populationss (typically Maghrebians and Africans) in the lower rungs of the social housing stock and 

inn specific neighbourhoods, mostly in the east of the city. As a result Turks. Algerians and 

Moroccanss are increasingly concentrated in the lower rungs of social housing projects, while African 

migrantss "tend to cluster in the old central neighbourhoods and in renovated or recently-built areas, 

livingg in disused apartment buildings which have not yet been renovated"(ibid). 

Inn short, during the past two decades when Paris experienced intensive gentrification, the foreign 

populationn in the Paris agglomeration has shifted from the city to the suburbs, and within Paris from 

thee central to the peripheral eastern districts.22 Today the highest proportion of non-EU residents 

(overr 20% of the population) are found in the 10th, 18lh and 19th districts, followed by the 3rd, 11lh 

Nowadays,, a third of the migrants in the Paris region first settle in the city of Paris, before moving to cities around the 
capital,, notably in the Seine-St. Denis department. 
2'' As some migrants improved their economic situation they began competing with the working class for housing, 
includingg the newly built social housing. At the same time, the suburbanisation of the indigenous working-class and 
lower-middle-classs population softened the effects of this competition (Simon 2002). 
2222 While the foreign population in Paris increased between 1954 and 1990 by 152.79L the average rate of increase was 
onlyy 50.3% in the inner arrondissement.* (lst-9lh, plus the wealthy 16'h and 17ü!). compared to 268.59? in the outer 
arrondissements.arrondissements. This trend strengthened over the past decade: between 1982-1999 the foreign population declined in 
mostt of the inner arrondissements but still increased slightly in the 10*. 1 Ilh and 18*  arrondisements. all in the east 
(Pinionn 2001: 44 citing 1NSEE). The decline is greater regarding the foreign population of non-EU origin. 
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andd 20lh districts, i.e. the north-east of Paris23 (Maps 8.4a-d). In 1999 the average percentage of 

foreignn residents per district (arrondissement) was 15.8%, with some districts having a littl e over 

10%,10%, while several districts in the east and centre of Paris have around 25% per district. In some 

quartiersquartiers22**  (typically old industrial zones or old decaying neighbourhoods) the foreign presence 

reachess up to 30% (Poinsot 2000). But in contrast to some of the banlieues, the dense urban structure 

off  the capital means that there is almost no quarter in Paris with a majority of minorities or with just 

onee ethnic minority (Body-Gendrot 2000: 185). Nevertheless, some quarters have a distinctly "ethnic 

character",, including the Goutte d'Or (20th), Belleville (11th) and Paris's "Chinatown" around the 

Placee d'ltalie (13t h).25 

Inn sum, the social geography of metropolitan Paris (city and suburbs) reflects traditional socio-

economicc divisions, "the strength of former class struggles" (Rhein 1998b: 22). From the mid-1970s, 

ass family reunification became predominant and the labour migrants emerged from the bidonvilles, 

whilee renovation policies, upward mobility and gentrification resulted in the suburbanisation of the 

Frenchh working classes, Paris's quartiers populaires became increasingly identified as quartiers 

d'immigration. d'immigration. 

211 According to the 1999 census, non-EU foreigners make up over 14% of the resident population in three north-eastern 
arrondissement*arrondissement* (10lh, IS*  and 19th) and a littl e under 12% in the 3rd, 11th and 20th wards, also in the east. In absolute 
numbers,, the 18th. 19"' and 20'hdistricts contain 22,000 to 28,000 foreign residents each, followed by the 11th (18,000) 
andd the 10*, 13"'and 15l"with 15,000 each. 
244 Each arrondissement is divided into four quartiers. 
2-- See Box 9.2 in Chapter 9. 
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Mapss 8.4a-d Distribution of the foreign resident population in Paris*, 1975 - 1999 
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**  1975, 1982. 1990: Paris by quarters; 1999: Paris by arrondissements, and banlieues. 

Source:: 1NSEE 1999 Recensement de la population de 1999. 
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3.44 Local host-straneer relations 

Inn large part, Paris has avoided sharp ethnic conflict by exporting its migrant population to the 

banlieues.banlieues. Historically, the capital has not experienced conflict between different ethnic groups or 

betweenn migrants and veteran Parisians (Body-Gendrot 1996). This may also have to do with the 

city'ss dense urban structure, which does not permit the kind of physical isolation, coupled with 

ethnicc segregation, characterising the suburban housing estates. On a level of daily interaction, even 

thee most "ethnic" neighbourhoods of Paris do not come close to the conditions of exclusion and 

isolationn that engendered the cycle of violent expression and repression that characterised the 

northernn quarters of Marseilles, the suburbs of Lyon and the public housing estates of La Courneuve. 

However,, although Paris itself did not experience the disturbances of the banlieues, it was not 

isolatedd from what occurred just "outside the city walls". For example, the violent reactions of 

migrantt residents in 1983 and again in 1988 that occurred in La Courneuve, northeast of Paris, each 

timee following the violent deaths of beur immigrant residents in the hands of French residents or 

police.. Equally disconcerting was the rise of the Front Nationale in the Seine-St.-Denis department, 

too 17-18 percent of the vote in the 1980s (Ireland 1994: 118-121). Clearly the connection between 

ethnicc segregation, the threat of "ghetto formation" and the potential for disorder was made by the 

Parisiann public and policymakers. To bring home the point, the national beur marches that originated 

inn the provincial cities and passed through Paris's banlieues ended on the streets of the capital. 

Alsoo since the 1980s-90s, the gentrification of some migrant neighbourhoods such as Belleville 

hass resulted in the cohabitation of new middle-class residents with veteran residents of lower classes 

andd migrant origin. This has raised the issue of host-stranger relations, this time in terms of 

"cohabitation""cohabitation" at the level of the residential block, on the street and in public spaces. But who is now 

thee insider, who is the outsider? The issue of mixité sociale (social diversity) in the areas undergoing 

gentrification,, although not as extreme as in the suburban housing estates, has again come up on the 

policyy agenda and the public discourse (Fijalkow and Oberti 2001: 18-19). Again, the ethnic 

differencess within this "diversity" are not explicitly named but are clearly there. 

3.55 Institutional and political context 

Historically,, the relationship between Paris and the central authority in France has been a 

contentiouss (and bloody) one. Under the ancien regime, French central authority (embodied by the 

kingg and his administration) mistrusted and feared the Parisian populace -- and with good reason!"6 

Thee rise - but mostly the fall — of regimes in France is linked in the collective memory to events that 

occurredd in specific Parisian squares, street corners, buildings and bridges.27 The uprisings of 1789, 

266 Moving the government outside of Paris did not always save it from \hefoule, as Louis XVI discovered (in contrast, 
thee Tiers government survived the revolution of 1871 thanks to its move to Versailles). 
:77 Noteworthy among the buildings figuring in this history is the City Hall itself (see Chapter 5, Box 5.!). 
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18488 and 1870 were all specifically Parisian events, led by local leaders and backed by the Parisian 

mob,, la joule. As the demonstrations of 1968 showed again, the streets of Paris remain a legitimate 

arenaa for bringing about political change. The succession of these events weighs heavily on relations 

betweenn the city of Paris and the State, for what occurs on the streets of the capital can directly 

threatenn the stability of central government. 

Thee French state has traditionally responded by keeping a tight hold of the running of its capital 

cityy and the government's meddling in mundane local matters in Paris continues to this day. City-

Slatee relations are also influenced by partisan politics. During most of the post-war period municipal 

andd central authority were in the hands of competing parties. Thus, President De Gaulle feared that a 

directly-electedd mayor would use Paris as a base of power in a bid to become President.28 The 

political/institutionall  space for local policy in Paris is thus very narrow, even by French standards. 

Francee is a highly centralized country in which municipalities (communes) have traditionally 

servedd as local administrative units of the State, rather than as autonomous political units. Paris was 

givenn special status in 1884 by which it was ruled directly by the government through the Prefect of 

thee Seine Department, and after 1964, through the Prefect of Paris.29 The Prefect served in the role of 

mayor,, presiding over the city council. Usually, the prefect of Paris balanced his roles as 

governmentall  representative and as appointed mayor of Paris, taking into consideration the opinions 

off  the council majority (Nivet 1992). This tutelage arrangement lasted until 1977, when for the first 

timee the mayor was elected through the city council (see below). 

Thee above discussion means that we must define 'local policy'in Paris differently for different 

periods.. The beginnings of local urban policy can be traced to the Third and Fourth republics (1871-

1958).. This 80-year period between Haussmann and De Gaulle has been described as "a local 

parenthesis""  in which council-led policymaking increasingly replaced state policy in Parisian affairs 

(intervieww J-C. Toubon). During the Fourth Republic (1947-58), the national government adopted a 

decidedlyy anti-Parisian policy, which meant less meddling in Parisian affairs but severely limited the 

resourcess available to the local council. Between 1958-1968 the state was heavily involved in local 

matters,, and local policies were formulated largely within the departmental bureaucracy headed by 

thee Prefect (Lacaze 1994). From the 1970s onward decentralisation in France gradually shifted 

powerr back to the local authorities. After 1964 Paris's council functioned as both a municipal and 

departmentall  council when the huge Seine-St. Denis department was divided into four new 

departmentss (Department 75: the City of Paris, and Departments 92, 93, 94: the inner suburbs). In 

sum.. 'local policy' in Paris prior to 1977 can be defined as those actions decided upon by the city 

councill  as well as prefectural policy when the council had significant influence. 

288 That is just what Mayor Chirac did to President Mitterrand. 
-'-' France is divided into 22 regions which are subdivided into 100 departments. The prefect is the Minister of Interior's 
representativee at departmental level. In the case of the capital, the Prefect of Paris is appointed directly by the President, 
withh a separate Prefect of Police responsible for security matters. 
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Sincee 1977 Paris is governed by the city council presided by the mayor. Councillors are elected 

everyy seven years, from party lists, by city districts (arrondissements). The elected councillors 

headingg the main lists in each district also serve as city councillors, and elect the city's mayor in their 

firstfirst session. Since the party lists of the districts are effectively decided by the mayoral candidates 

beforee the election, this means that the elected mayor always presides over a majority in city council 

andd the districts. Paris's twenty districts are primarily responsible for some local services but have 

littl ee power. While the district mayors can influence the degree of policy implementation in their 

area,, they have littl e influence in overall municipal policymaking. The majority of district mayors 

comee from the mayor's list. In short, local policy in Paris since 1977 is effectively mayoral policy. 

Traditionally,, the Centre-Right parties have held the majority in Paris's city council, with the Left 

inn opposition. In 1977 Jacques Chirac (RPR) was elected mayor and ruled with an overwhelming 

majorityy until 1995, when he successfully ran for president of the Republic. Chirac's 18-year reign 

effectivelyy neutralized the influence of city council even as a forum for debate.30 Chirac's protégé, 

Jeann Tiberi, was mayor from 1995 to 2001, but during his term the Left controlled six districts, 

revivingg to some extent the opposition in city council. Significantly, these districts (4th, 10th, 11th, 

jgihh j^th 20th) w e re located in the 'eastern crescent' of Paris, which was the target of Chirac's 

gentrificationn policies and contained large migrant/ minority populations. 

Inn 2001 the Left came to power in Paris for the first time, with thirteen of the districts now 

headedd by Socialist/Green candidates. The new mayor, Bertrand Delanoë (Socialists) heads a 

coalitionn in city council including the Socialists, Greens, Left Radicals, Communists, and Citizens' 

Movement.311 This Left-Green administration was elected on a platform calling for change in Paris, 

includingg in local policies toward migrants. 

4.. Urban policy in Paris - 150 years of distancing the Other 

Too find local migrant policy in Paris we must look within general policies that have had a 

significantt impact on the migrant population, and where the City of Paris has had significant 

influence.. In France, the policy response to immigrant settlement has mostly been expressed in 

housingg policies (Ireland 1994: 41) or more broadly in territorially-defined urban development 

policies,, i.e. in the Spatial domain. To demonstrate the emergence of a specifically local (rather than 

national)) urban policy in Paris, this section wil l trace the history of urban renovation in the capital 

fromm the mid-19lh century to the present Politique de la ville. This 150-year period demonstrates the 

continuityy — despite changes in regimes and shifting local-national relations, of an urban policy in 

,()) Chirac ruled for three consecutive terms using the centre-right RPR party (Reunion pour la Republique) which he 
createdd and dominated. In the 1977 municipal elections RPR candidates won a large majority of the districts, and in 
19833 and 1989 Chirac's candidates took all twenty of the districts, assuring him an absolute majority in city council. 
Chiracc extended the Right's domination of Paris, enjoying the support not only of ex-Gaullists but also of many residents 
whoo voted with the Left in national elections (interview M. Ambroise-Rendu). 
311 Paris has become the most important base of the Left in France, following the sweeping victory of Chirac and his UMP 
partyy in the 2002 presidential and legislative elections. 
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Pariss characterised by the deliberate distancing of threatening Others. These were first explicitly 

labelledd as the poor or working classes, but the role of threatening Other was also associated with 

migrantss and ethnic minorities. Although there is some debate regarding the intentions of the 

policymakerss over the years, the results are clear and continuous: a progressive distancing of the 

workingg class, migrants and other 'undesirable elements' from the city centre to outlying 

neighbourhoodss {faubourgs) and eventually beyond the city walls (the banlieues beyond the 

peripheriqueperipherique highway). The sub-sections below summarise this development over the main phases of 

urbann policy in Paris. 

4.11 The foundations of urban policy in Paris: Haussmannian renovation. 1853 -1870 

Thee widescale urban development carried out by Baron Haussmann, Prefect of the Seine (1853 

too 1869) under Napoleon III , laid the foundations for later urban policy in Paris. The aim of this 

policyy was the deliberate gentrification of the city through urban renovation. This renovation entailed 

thee massive destruction of poor, overcrowded neighbourhoods that were vestiges of medieval Paris, 

andd their reconstruction as modern residential quarters. This involved the massive transfer of poor 

residentss (many of them provincial migrants) from the central neighbourhoods to the outer 

faubourgs,faubourgs, the outlying towns and villages incorporated into Paris in 1860. In their place were built 

thee famous Haussmannian avenues and apartment blocks, embodying in their order and 

respectabilityy "the triumph of the rental bourgeoisie" (Lacaze 1994: 77). 

Behindd this unprecedented renovation policy was an explicit agenda and an implicit agenda. The 

explicitt aim was to make Paris — a city characterised by extreme overcrowding and unsanitary 

conditionss even by mid-19th century standards - into a healthy, modern capital. Under Haussmann 

thee water and sewage systems were reconstructed, the streets paved with asphalt, building height 

regulationss laid down and public green spaces added. The implicit agenda was to reconquer the city 

forr the bourgeoisie that had deserted the city center and who constituted the political support of the 

regime.. Haussmannian renovation was aimed at the poor populations concentrated in certain quarters 

whichh had long troubled the authorities, such as the Cité, Les Halles and Faubourg St. Antoine (the 

Bastille).. With the 1848 uprising just over, the fragile regime of Napoleon III meant to displace, once 

andd for all, unwanted populations from areas too geographically close to the seats of power 

(Chevallierr 1958, Lacaze 1994, Wagenaar 2001 )P According to Lacaze, 

Thee price [of Haussmannian renovation and modernisation] was paid by the people of 
Paris,, whose exodus toward the periphery was knowingly organised (p. 77-78, my transl). 

4.22 Emergence of local urban nolicv: hveienisme and renovation. 1870s - 1950s 
Thee implementation of Haussmann's renovation policy was patchy and incomplete. But its 

doublee agenda - combining genuine modernization with distancing of the Other (Chevallier's 

-- L. Chevalier's Classes laborieuses, classes dangereuses (1958) is the classic work describing the political and class-
relatedd basis of this policy. 
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"dangerouss classes") — served as the basis for urban development policies in Paris through much of 

thee following century. In the late 19th and early 20,h century Haussmann's modernization scheme was 

extendedd and adopted by a newly independent city council (Fijalkow and Oberti 2001, Cole 1999). 

Thee extension of Haussmannian renovation despite the change in regimes is due in part to an 

ideologicall  continuity, the belief in modernism and hygeniety. 

Thee ideology of hygienisme (and its physical expression in urban renovation) emerged in full 

forcee at the beginning of the 20lh century (Lacaze 1994, Simon 1994). As a basis for urban policy, 

thiss was was rooted in the distinctly modernist urge of the late 19th and early 20th century, to 

quantify,, measure and territorialise social patterns in general, and in particular social deviancy, as 

definedd by the host society: in France by "social hygienists" (e.g. Lefebre), in America by the 

Chicagoo School sociologists (Simon 1994: 125). According to the hygienists, the spread of 

contagiouss disease was caused by overcrowding, lack of light and air, bad social hygiene habits 

amongg the working classes (between 1872 and 1913 Paris's population jumped from 1.8 million to 

2.88 million and tuberculosis became widespread). Disease, poverty and social disfunctions (e.g. the 

promiscuityy of the working classes) were believed to be interrelated and could be localized in 

specificc ilois insalubres, "unhealthy street-blocks requiring demolition" (Carpenter et al 1994: 219, 

citingg Bastié 1984). 

Inn 1894 the city council established the Casier sanitaire des maisons des Paris to locate these 

uncleann pockets overlooked by Haussmann. By 1905 the Casier had identified six Hots with 1600 

buildingss destined for demolition, by 1918 it had defined seventeen Hots. These blocks were destined 

forr renovation, i.e. demolition and relocation of the local population to new social housing. The 

plannedd displacement was massive: nearly 187,000 residents (Lucan 1992). 

Locall  renovation policy was ostensibly based on public health reasons, the criterion being the 

numberr of cases of tuberculosis per block. In fact, Fijalkow (1994, 1998) shows that the main 

criterionn for designating an area for renovation was not the state of the buildings or the number of 

tuberculosiss cases, but the character of the resident population, described variously as "dangerous", 

"contagious""  and "hostile to hygiene". Thus Hot 1 (Les Halles) was described as populated by a 

"floatingg population", Hot 2 (in the Marais quarter) was a Jewish "ghetto", Hot 3 on the Left Bank 

wass the centre of Paris' rag-pickers, another was "a proletariat fortress", etc. (ibid., Fijalkow and 

Obertii  2001: 11). According to Simon (1994: 126) the ideology of hygienism was thus used to 

demarcatee the geography of Otherness in Paris and prepare it for disappearance, either by physical 

displacementt or by improvement of the inhabitants in their renovated environment. 

Towardd this second aim, a municipal office for social housing was established in 1911 and the 

cityy became involved in the construction of low-cost public housing. While some of the social 

housingg was built in the renovated blocks, much was built on the eastern outskirts of the city and was 

""  The municipal office of HBM (Habitat a bon bon marché = Affordable Housing) later evolved into OP AC (Office 
publiquepublique d'amenagement et de construction) which continues today as the municipal arm of social housing policy. 
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intendedd to re-house the residents displaced by renovation in the inner quarters. This was meant to 

supplementt the renovation policy, which councillors on the Left began to suspect would eventually 

deprivee Paris of its working classes (their electoral constituency), if they were displaced beyond the 

municipall  borders (Nivet 1992: 297). During the 1920s and 30s, however, the city's social housing 

policyy became oriented toward lower-middle class rather than working class residents. This led to 

constructionn of costlier social housing and reduced the proportion of truly affordable public housing 

withinn the city {Fijalkow and Oberti 1994). 

Urbann policy in Paris thus had a double agenda, of physical and social change, creating Order 

fromm disorder. While under Haussmann this was more explicit, in the twentieth century it was hidden 

withinn discourses of public hygiene and urban incompatibility (Simon 1994: 128). Thus the labels 

givenn to the areas destined for renovation became increasingly more vague, changing from ilots 

tuberculeuxtuberculeux to ilots insalubres (unhealthy blocks) in the early 20lh century to the current "zones for 

concentratedd management" (Z4Cs, below) (Simon 1994: 124-5, Dumont 1994: 27, Lucan 1992: 76). 

However,, a comparison of the areas destined for renovation in Paris shows a repetitive pattern 

(Mapss 8.5a-c). By 1954, only three ilots had been partially destroyed or renovated due to weak 

economicc conditions and the intervening wars. The other renovation areas reappeared in urban 

developmentt plans of thel950s-60s-70s as "priority zones for urbanisation", "renovation sectors" 

(1967)) and finally as ZACs and DSQs (Developpement Sociale des Quartiers).34 Lacaze (1994: 78) 

notess how Haussmann's original aim of renovation and modernisation, with its resultant dispersal of 

unwantedd populations, "would be pursued, patiently and methodically" long after he was gone. 

44 Les Halles and the Beaubourg quarter were renovated in the late 1970s. The Faubourg St. Antoine (just east of the 
Bastille)) was never destroyed, but has finally been conquered through gentrification in the 1990s (Fijalkow & Oberti 
2001.) ) 
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Mapss 8.5a-c Renovation policy in Paris: from ïlots insalubres to DSQ, 1908 - 2006 

a)) 1938 "Avant-projet du plan d'aménagement de Paris": les ïlots insalubres 

Source:: Lucan 1992, "Les points noires des ïlots insalubres". 

b)) 1987 "Plan Programme for the East of Paris": renovation/development projects 

Source:: APUR 1987, L'aménagement de l'Est de Paris. 

c)) 2000-2006 "Contrat de ville" : DSQ (Developpement Sociale des Quartiers) areas 
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4.33 Hierarchical renovation policy, mid-1950s - mid-1970s 

Inn the post-war years questions were raised in city council regarding the extent of renovation 

policyy in Paris. While the modernists favoured renovation (destroying the existing urban fabric and 

rebuilding),, the traditionalists favoured restauration (improvements to existing buildings defined as 

havingg aesthetic and historical value). By the early 1950s a consensus was reached: the peripheral 

districtss in eastern Paris should undergo "renovation" while some quarters in the centre and Left 

Bankk should undergo "restoration". This hierarchical view of the city was based on (subjective) 

criteriaa of architectural and historic value. But it also implicitly reflected a hierarchical view of the 

residentt population in the various neighbourhoods. Thus, bourgeois residential quarters were 

designatedd for "restoration," while "renovation" policies were applied to the predominantly working-

classs faubourgs (Lucan 1992, Nivet 1994: 278-293). 

Underr De Gaulle (1958 - 1969), urban policy in Paris re-entered the national policy agenda. The 

Gaullistss were for this period the majority party in both national and local (Parisian) governments, 

assuringg a closer fit between national and local policies. Like Napoleon III , De Gaulle came to power 

afterr a period of prolonged instability, and his policies for Paris combined an urban agenda and the 

needd to establish order. By this time the Paris agglomeration had some of the worst slums in 

Europe.. During the 1960s-70s the main priority of urban policy was clearing the slums and 

bidonvillesbidonvilles (populated largely by Algerian migrants) and replacing them with better housing. This 

wass expressed in two master plans for the Paris region (1957 PUD and 1967 SDAU)36 which 

envisagedd "a quasi-total demolition of the existent urban structure" in the peripheral neighbourhoods 

(intervieww M. Cougougliene). This meant a further relocation of much of Paris's working class 

populationn to suburbs and new towns beyond the municipal borders, thus fulfillin g the aims of the 

previouss renovation policies, but on a larger scale (Simon 1994: 127). In the words of the chief 

plannerr for the region, the goal was (still) the "reconquest of Paris".37 

Too lodge the poorest populations displaced by urban renovation in Paris (which now included a 

significantt proportion of labour migrants), huge public housing estates were built. For this purpose 

thee City of Paris purchased lands in neighouring municipalities for construction of low-cost social 

housingg (habitations a layer modéré - HLMs). These Grands Ensembles were built a la Corbusier, 

withh high-rise buildings surrounded by public areas, often isolated from existing neighbourhoods, 

andd were considered a great improvement over the slums. In this way, bidonville-sly\e disorder was 

""  De Gaulle established a new administrative framework in the Paris agglomeration to carry out his policies. In 1965 a 
neww District of Paris was created. Lacaze (1994: 98) describes its Director General, P. Delouvrier, as De Gaulle's 
Haussmann. . 
166 The 1957 Plan d'Urbanisme Directeur de Paris (PW) was created by the prefectural planning department. This 
evolvedd into the 1967 Schema directeur d'amenagemem et urbanisme de la region de Paris (SDAU), the Master Plan for 
thee Paris region. 
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replacedd by Modernist-style order (Lucan 1992). Social housing policy thus fulfilled two agendas: 

distancingg the Other and 'improving' his environment. 

Significantt amounts of social housing were also built inside Paris, with the specific aim of 

retainingg some of the working-class and lower-middle class population within the city. In this, 

municipall  policy was at odds with national policy, which aimed at limiting the growth of Paris 

(Nivett 1992). However, as urban policy in Paris became increasingly oriented toward middle-class 

needs,, the renovation displaced the poorest residents to public housing outside the city, while social 

housingg built in the renovated areas accommodated higher economic strata (interview J-C. 

Toubon).388 As a result, the HLMs of Paris contain a 16% worker population in contrast to 31% for 

HLMss in the He de France region (Fijalkow 2002: 55). 

Differentt explanations have been advanced regarding the motivation behind urban renovation 

policiess in this period, which led to a progressive gentrification of Paris from the 1960s onward. 

Castellss and Godard showed statistically that the most common factor uniting the renovation areas 

wass the proportion of immigrants, and concluded that renovation policy expressed a deliberate 

strategyy of depopulating the migrant neighbourhoods (cited in Simon 1994: 131). 

Castellss and Godard's intentionality argument is not widely accepted in French research today. 

Instead,, most researchers claim that the main motivation behind urban policy in the 1950s and 1960s 

wass economic and that planners did not distinguish between indigenous and migrant populations 

(interviewss J-C. Toubon and Y. Fijalkow).39 However, does this reflect the "ethnic blindness" of the 

policiess or of French social research? There is consensus regarding the results: urban policies in Paris 

transferredd the working population from older neighbourhoods in the congested city to new, outlying 

areass and reduced the foreign population in the renovated areas 

Forr the purpose of this study, two points are important regarding this period. First, to what extent 

cann the urban policies of the 1950s-70s be defined as 'local policy'? According to one planner active 

inn that period, until 1977 city council had littl e say on urban policy in Paris (interview 

Cougougliegne).. But Philippe Nivet, an historian on the policymaking of Paris's council, describes 

thee 1960s as a period in which the council implemented the hierarchical view of urban policy that 

hadd developed among council members in the 1950s. This meant 'soft renovation' applied to the 

centrall  quarters and some bourgeois residential areas in the west, and massive 'hard renovation' in 

thee peripheral working class quarters, mostly in east Paris (Nivet 1994: 384). The urban historian 

Jean-Claudee Toubon describes this period as characterised by "a fusion of national and local urban 

policyy with a powerful desire on all sides to proceed with renovation policy" (interview Toubon). In 

""  P. Sudreau, named in 1955 as chief planner for the Parisian region, as cited in Godard et al., 1973: 13 (cited in Simon 
1994:: 128). 
3KK Cf. Simon 1994 for a detailed case study analysis of this process, in Belleville. 
3JJ Coing (1962) conducted a sociological study of change in the 13° arrondissement following the 1950s renovation 
policy.. He demonstrated that urban policy tried to influence economic dynamic in the neighborhood, not to make social 
changee - although that was the policy's ultimate result. 
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anyy case, we can identify a fairly consistent urban policy vision in the local council from the late 

1950ss onwards, which can be described a hierarchical renovation policy. 

Thee second point is the role that host-stranger relations played in this policy. In particular, can it 

bee described as an Assimilationist-type policy in relation to the presence of migrants/minorities in 

thee areas designated for renovation? Nivet's detailed analysis of city council protocols of this period 

revealss a republicanist and class-based discourse, with no explicit references to the ethnic dimension. 

Thiss raises two possibilities: either the ethnic factor was genuinely not taken into account, or (as 

Castellss and Godard claimed) Paris's renovation policies deliberately dispersed unwanted minorities, 

butt this agenda remained implicit, concealed behind the 'logic' of city planning. In either case, this 

conformss with what we have defined as an Assimilationist type of policy in the Spatial domain. 

4.44 Gentri fication policy under Chirac and Tiberi. 1977 - 2001 

Duringg the 1970s the city council's new planning agency APUR expressed increasing autonomy 

andd began to promote its own line of thinking in Paris's urban policy.40 Following compromises 

reachedd in city council in the early 1970s, APUR promoted a "softer" renovation policy which 

complementedd destroy/rebuild actions with rehabilitation and restoration. This was expressed in the 

neww Master Plan for the City of Paris (1977 SDAU - Schema directeur d'amenagement et urbanisme 

dede la Viile de Paris), which set the city's objectives over a 25-year period.41 APUR's renovation 

policyy was based on the construction of social housing by private developers in the renovated areas. 

Butt while the plan's objectives "were couched in an attractive and socially responsible rhetoric" and 

"aimed... .to offer decent housing to the least well-off groups in society such as the elderly and 

migrants""  (Carpenter et al. 1994: 223). the outcome was more social housing at higher rents, and 

moree displacement of the poorest residents from the renovated areas. Whatever the intentions of 

APURR \ it provided the tools by which the new mayor of Paris was to pursue a local urban policy of 

gentrii  fication in the 1980s-90s4 . 

Paris'ss urban policy in the Chirac and Tiberi administrations (1977 - 2001) was characterised by 

expandingg gentri fication to new areas of the city, particularly the poorer quarters in the "eastern 

crescent""  where most of the migrant/minority concentrations remained. Mayor Chirac commissioned 

aa specific plan for the "valorisation" of eastern Paris, the Plan Programme de 1'Est de Paris which 

4IIAPURR (Atelier Plan d'Urbanisme de Paris) was created in 1967 as a think-tank for urban policy in Paris. It gradually 
replacedd the planners at the departmental/regional level as the main planning agency for Paris, 
411 The plan's major innovation was to expand the areas destined for preservation (rather than renovation) to include some 
19thh century areas around the city centre and the "historical cores" in the faubourgs (interview Cougougliene). 

422 According to a veteran APUR planner "there was a real wish to maintain the existing population" and "one cannot 
reducee the intentions of the plan to gentri fication". But he admits, "in hindsight" that the policy tools used for 
implementingg the plan were "inadequate and benefited mostly the strongest" (interview Cougougliegne). 
433 The SDAU master plan designated areas throughout the city for more sensitive rehabilitation and areas destined for 
moree "brutal" renovation, the latter designated as ZACs (Zones d'amenagement convene). ZACs are the legal 
instrumentt identifying a zone for renovation and the actions to be carried out in that zone Current ZACs in Paris favor 
thee middle classes: a third of the residential function in the renovation area is slated for intermediate-rent social housing, 
aa third for private housing and only a third for low-rent social housing. (Fijalkow 2002: 102-6) 
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expresslyy targeted migrant concentrations. The Plan Programme for the East of Paris gave a strategic 

pushh to the upgrading of designated areas through large valorisation projects that attracted middle-

andd upper-class residents and placed increasing pressure on the original inhabitants. This 

gentrii  ficati on occurred in pockets of working-class neighbourhoods of the old faubourgs such as La 

Villette,, Bercy and Faubourg St. Antoinee (renamed Bastille-Opera) (White and Winchester 1991: 

40).. According to Carpenter et al. 1994: 225), some of the designated renovation areas were chosen 

"moree because of their high concentrations of immigrants than because of poor absolute standards of 

housing""  (Box 8.2). 

Inn some of these areas, local resistance to the city's renovation plans ultimately led to 'softer' 

renovationn and less displacement of the original inhabitants. Ironically, this resistance was led by 

recentlyy arrived residents, who did not want to see the social heterogeneity of their new 

neighbourhoodd completely destroyed.44 This response by recent gentrifiers (often of the intellectual-

artisticc variety) can be seen as a bottom-up expression of the 'embrace of Othemess' (described in 

Chapterr 3, above, and noted also in the Tel Aviv case study), in response to a top-down policy whose 

ultimatee aim is seen by many as a further homogenisation of the population within Paris (below). 

Boxx 8.2 Bringing order to the "eastern crescent": le Plan Programme de I'Est de Paris 

Thee Plan Programme for the East of Paris (presented to city council in 1983) 
describess the eastern quarters of Paris as the city's "new frontier" (p. 14) in a truly 
Baumanesqee analysis of the two halves of the city: the "general impression of 
disorderr and destructurisation...[of east Paris] contrasts strongly with the grand 
elementss of urban composition, organisation and coherence of the built areas and 
publicc spaces that mark, altogether, the central and western quarters of Paris.'" This 
disorderr is seen as an opportunity for "development" and "valorisation". Although the 
languagee used is one of urban planning, the Plan Programme is as much about 
creatingg social order in east Paris as it is about urban design. 

Thee East is described as having various "handicaps" including most of the remaining 
"Hots"Hots sensibles". Many have "a marked overpopulation, being the reception areas of 
ann especially poor population and particularly of many immigrants" (p. 10-11). The 
highh proportion of foreigners in certain quarters and schools is noted in passing. 

Whilee the Plan Programme claims (or intends) to maintain the "uniqueness of this part 
off  the city in... its social and economic diversity" (ibid., p. 15), its economic logic 
presentss a blueprint for gentrification: according to the renovation strategy, the new 
housingg in renovated areas will be developed privately and aimed primarily at the 
middlee class rather than the original residents (of whom it has already noted, 
foreignerss make up a significant proportion). 

Source:: Atelier Parisien d'Urbanisme, 1987. 

444 Such resistance occurred in in the 1980s in Belleville (cf. Simon 1994, 2000) and the Goutte d'Or (cf. Toubon and 
Messamahh 1990) and in the 1990s in Faubourg St. Antoine (interview Fijalkow). 
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Accordingg to some, Chirac's urban policy was not explicitly directed at ethnic minorities. Rather, 

hee believed that upgrading the social composition of the city was more in tune with its status as a 

globall  capital. This led him to pursue a gentrification policy whose internal logic resulted in an 

ethnicc population change (interview Ambroise-Rendu). Others (White and Winchester 199 k 

Musterdd et al. 1998) claim that Chirac's gentrification did have an ethnic dimension.45 In order to to 

"cleann up" (assainir) the capital as Chirac intended, municipal policy pursued the de-ethnicisation of 

certainn ethnic enclaves that were not in keeping with the desired image of Paris (interview Salviani). 

Patrickk Simon (2000: 109) notes how the municipality's renovation plans systematically tried to 

modifyy the social composition of Belleville, a neighbourhood "which the authorities perceive as too 

'immigrant'".46 6 

Thee result of the urban policies pursued by the Chirac and Tiberi administrations has been further 

gentrificationn of traditional working-class areas and a further relocation of poor residents from Paris 

too the suburbs. One effect of this process was the first drop in a century in the proportion of foreign 

residentss in Paris, between 1982 and 1990, and a further drop between 1990-1999. This accelerated a 

processs begun earlier, as noted in section 3, above. Altogether, the proportion of "labourers" 

droppedd from 30% to 14.5% of the active inhabitants in Paris between 1954 and 1990, while the 

"middle""  and "superior" professional categories rose from 19% to 51%. Gentrification was also 

expressedd in an increase in private housing, as owner-occupied dwellings rose from 18.5% to 25.4% 

off  the housing stock in Paris between 1962 and 1982 (Pincon 2001: 40-41,White and Winchester 

1991:: 39, Rhein 1998) (see maps 8.4a-d, above). 

4.55 Paris and the Politique de la Ville 

Whilee local policy in Paris continued on the path of renovation, a shift in thinking emerged at the 

nationall  level from the early 1980s. The States new activism in urban policy was expressed in a 

nation-widee programme of positive discrimination for selected 'problem neighbourhoods' that came 

too be known as the Politique de la ville ('City Policy', hereafter: Pdlv). As noted in section 2, this was 

thee government's response to the urban disturbances of the 1980s. These became linked in the eyes of 

thee public and policymakers to the social-economic exclusion of residents in suburban housing 

estates,, in particular ethnic minority youth. In response, the Pdlv aims at social and economic 

integrationn of specific populations in designated areas which are to be reintegrated in the wider urban 

context.. The Pdlv uses a multi-dimensional approach targeted at specific territories, based on 

employment,, housing and educational measures in the area. 

•• According to White and Winchester (1991: 40) "one of the objectives of renewal is the dispersal of foreigner 
concentrations".. According to Musterd et al. (1998: 157-8) "under mayor Chirac a policy of upgrading of certain quarters 
wheree many immigrants lived in a poor socio-economic situation was consciously pursued." 
466 Cf. Simon 1994 on renovation policy in Belleville and its impact on the migrant/minority populations. 

184 4 



Conceivedd as a "Marshall Plan for the suburbs" (Moore 2001: 105), the Politique de la ville has 

developedd into France's overall coordinating framework for various urban policy measures. 

Althoughh the contents, titles and emphases of the actions within the Pdlv framework are constantly 

revised,488 the Pdlv itself "remains untouchable and appears to survive changes of government" (ibid.: 

107).. Moore (2001: 116) notes that the Pdlv as it has developed since the 1980s combines three 

"modelss of local development" encompassing conflicting ideologies. He describes these as "a 

Republicann integration model, a communitarian development model and a social cohesion model." 

Thee first two can roughly be identified as the Assimilationist and Pluralist types of policy response to 

ethnicc diversity. In effect, the Pdlv signals a new attitude at the national level toward the presence of 

migrants/minorities,, a shift in host-stranger relations. Although it does not break with the universalist 

modell  of integration, the Pdlv undermines some of the republicanist rhetoric in that it includes some 

explicitt references to the ethnic dimension of exclusion. 

Thee new approach to tackling urban problems (implied in the new designation for urban 

renovationn areas: "developpement sociale des quartiers") conflicted with Chirac's urban policy. The 

Pdlvv aimed at strengthening the autonomous social development of designated neighbourhoods with 

aa bottom-up approach, based largely on partnerships with local civic associations. Local instruments 

off  intervention were to be developed to target specific populations, including migrants. In contrast, 

thee Chirac administration was interested in continuing its urban development policies as described 

above,, in a top-down approach that emphasized physical renovation. As noted above, this approach 

att best ignored the migrant population, and at worst targeted it for dispersal. For this reason, Paris 

onlyy became really involved in the PdlV framework from the mid-90s, a decade later than most 

cities.500 As mayor of a wealthy city, Chirac could afford to largely ignore Pdlv funding and maintain 

hiss own urban policy line, with the exception noted below. In the Goutte d'Or project, the differences 

betweenn the Parisian approach (an Assimilationist-type policy), and the Pdlv approach (a more 

Pluralist-typee policy) became apparent in regard to this 'ethnic enclave'. 

477 The Politique de la ville is based on contrats de ville thai are signed between national, regional and local authorities as 
welll  as the Fonds d'Action d'Action Sociale (FAS) and civic associations. Eligible neighbourhoods are authorized at the national 
levell  and the state provides some 80% of the funding, but local authorities are expected to propose new areas and 
projectss to be included in the programme. The Pdlv has expanded from 148 designated neighborhoods throughout France 
inn 1984 to some 1500 neighbourhoods (216 'city contracts') in 1994. Pdlv actions include physical improvements (in 
housing,, public spaces, facilities) which are meant to "disenclave" isolated neighborhoods, as well as measures aimed at 
sociall  and economic integration, such as training schemes, educational projects and economic incentives for private 
investmentt (Equipe de Developpement Locale Belleville-Amandier 2001: 9, Moore 2001: 111). 
488 Labels for the designated territory have changed over the years, from ZUS (zones urbaines sensitives) sensitives) to DSQ 
{developpement{developpement social de quartier) to DSUareas (developpement social urbain). A separate territorial designation, ZEPs 
(Zones(Zones d'education prioritaire) covers the educational measures, often overlapping with the ZUS or DSQ area. 
499 For example, state funding is offered to municipalities to encourage migrant integration at the neighbourhood level 
(Irelandd 1994: 103) Other instruments within the Pdlv framework are aimed at unemployed youths (missions locales) and 
problematicc schools which are defined partly by the percentage of minority-origin pupils (ZEPs). 
300 Chirac also opposed signing a contrat de ville to avoid staining the capital's image by association with the Pdlv which 
wass linked to problem neighbourhoods in the banlieues (interview M. Allal). 
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Inn 1983 the Goutte d'Or neighbourhood in northeast Paris was the only one listed by the national 

commissionn as eligible for Pdlv funding in the capital. The fact that this neighbourhood represented 

onee of the most visible African and Maghrebian enclaves in Paris made it an example of different 

policyy intentions regarding migrants -- although this was never made explicit. The Goutte d'Or 

developmentt project quickly became an area of political contention as the municipality's renovation 

plann clashed with the social integration approach required by the Pdlv (Box 8.3). 

Boxx 8.3 The Goutte d'Or: the politics of renovation in a migrant neighbourhood 

Thee Goutte d'Or neighbourhood (18th arrondissement) has served as a migrant-
receivingg area since the 19lh century, when it hosted newcomers from the provinces 
(ass described in Zola's novels). In the mid-50s it became Paris's main Maghrebian 
enclavee and later became the main African enclave in the city. In the early 1980s the 
municipalityy realized that it could no longer ignore the accumulation of problems in 
thee area, including dilapidated housing, crime and a concentration of poor and 
transientt populations. 

Initially ,, the city prepared a ZAC plan (Zone d'amenagement concerte), including 
renovationss that would involve significant re-housing. The area covered by the plan 
includedd 5300 residents, of which 58% were foreigners. The ZAC followed the 
municipality'ss urban policy approach, which targeted most of the migrant population 
forr rehousing, i.e. eventual dispersal. In the Goutte d'Or, however, the city's plan was 
successfullyy opposed by several residents*  associations, who took advantage of the 
consultationn procedures required by the Pdlv framework. 

Eventually,, this resulted in a new ZAC plan in which "a consensus was reached 
againstt a radical social transformation of the area" as intended in the original plan. 
Thiss compromise was due to a convergence of interests, including those of the 
residents'' associations, composed mostly of recent (French-origin) residents. While 
interestedd in improving conditions for more gentrification, they wanted to maintain 
thee "ethnic" character of the area. The new ZAC thus aimed at maintaining some of 
thee original inhabitants, described by Toubon and Messamah as "those who wanted to 
andd could be integrated [in the new scheme]". However, most of the destroy-and-
buildd projects planned for the area were retained, and eventually implemented. 
Accordingg to Toubon and Messamah (pp, 23-24). this allowed the city to go ahead 
withh its original renovation policy within the PdlV framework. In consequence, many 
off  the ethnic business were forced to relocate. 

Onee significant result of the Goutte d'Or project was the establishment of a "local 
developmentt team" (EDL). which was set up by the municipality to coordinate 
betweenn municipal, national and local civic organizations. The function of the EDL 
wass based on a coordination structure created by a number of local civic organisations 
andd eventually housed in the same location (Association St. Bruno). This later served 
ass the model for EDLs in other areas designated for urban renewal. 

Sources::  Toubon and Messamah 1990; interviews J-C. Toubon, M. Neyreneuf and S. 
Brial-Cottineau. . 
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Thee complications of the Goutte d'Or project (not least, an upsurge in local NGO activity) served 

ass a warning signal to the Chirac administration. For the remainder of the 1980s Chirac avoided 

gettingg the city involved in other Pdlv projects, with a few minor exceptions. Instead, local urban 

policyy was largely pursued according to the format established by APUR's 1977 master plan 

(SDAU),, i.e. renovation that resulted in the displacement of local residents (many of migrant origin) 

inn the renovated areas, as noted above. 

Onlyy in 1995 did City Hall really enter into the PdlV framework. This did not signal so much a 

differentt approach in urban policy as a political manoeuvre by Mayor Chirac (then campaigning for 

president),, whose gentrification policies had come under fire (interview E. Bailly). The 1994-2000 

contratscontrats de ville had already been awarded for other cities, so Paris signed a less binding convention, 

justt before Jean Tiberi replaced Chirac as mayor of Paris.51 In practice, municipal policies did not 

changee under the Tiberi administration. In the 1995 elections, the only districts that did not vote for 

Tiberii  were those districts in the east in which urban renewal projects were taking place within the 

Pdlvv framework. It is no surprise therefore that the Tiberi administration blocked further projects 

envisagedd by the Pdlv in those areas. 

Inn the next round of contrats de ville (2000-06) Paris signed as well52, but it is commonly held 

thatt Mayor Tiberi (like Chirac) used the PdlV framework as a facade (interviews M. Neyreneuf, S. 

Brial-Cottineauu ). A 1999 evaluation report on the PdlV prepared for the Ile-de-France region notes 

thatt the programme was "littl e occupied with the [Paris] neighbourhoods that serve an important 

functionn of interaction [and] reception of immigrant populations", and suggests that "the public 

actorss must henceforth recognise the 'ethnicisation' in fact of these territories and adapt their policies 

inn consequence" (Bravo 1999: 60). 

Ass noted in section 1, several studies in other cities (Montreuil, Marseille, etc.) have revealed that 

thee implementation of urban policy in neighbourhoods with high migrant/minority concentrations is 

moree ethnically-sensitive than would appear from the official rhetoric of the Pdlv framework (which 

remainss largely within the universalist discourse). In the case of Paris, it appears that there has been 

littl ee or no such "ethnicisation of policies".53 According to staff at the local development team (EDL) 

inn the Goutte d'Or, the only migrant-specific actions carried out were "superficial and restricted to a 

feww isolated actions" (interview S. Brial-Cottineau). 

Inn sum, it appears that the municipality of Paris succeeded in maintaining its policy of 

gentrificationn (and implicitly , dispersal of migrant/minority concentrations) within the context of the 

MM The Convention envisioned interventions in six new areas (in addition to the existing projects) within the Pdlv 
framework.. The areas were designated for "developpement social urbaine" (DSU. the label that replaced DSQ). In each 
onee an EDL team (equipe de developpement locale) was set up to coordinate the actions of the various actors involved. 
522 The new Pdlv contract includes six new zones, all situated in the northern/northeastern neighborhoods, in addition to 
existingg zones such as the Goutte d'Or. The contract includes a section entitled "integration and the fight against 
discrimination." " 
^^ It should be noted that my examination of the Politique de la ville in Paris cannot compare with the detailed research 
carriedd out in the case studies noted above, e.g. Mazzella 1996. Moore 2001 and Gaxie et al. 1998. 
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PolitiquePolitique de la ville during the 1980s-90s, albeit less 'brutally' than in earlier periods. Today, the 

Assimilationistt approach still dominates in the 18th arrondissement, which includes the Goutte d'Or 

andd other neighbourhoods with a high migrant population. According to the EDL staff, local policy 

continuess to ignore the ethnic dimension on the whole (ibid). According to the district's deputy 

mayorr (a former activist who fought against the original ZAC in 1983), 

wee do not reflect on the specific demands of foreigners. I can't say that there aren't some 
considerations,, but in principle we have a universalist approach: residents are residents 
(intervieww M. Neyreneuf). 

5.. Local migrant policies in Paris 

Beyondd the urban policies described in the previous section, most policy domains affecting 

migrantss (social services, education) are in the hands of national agencies. Before the Delanoe' 

administrationn (see section 6, below), Paris had no local policies explicitly targeting migrants or 

ethnicc minorities, and no separate budget for integration-related activities as such. Local policies 

affectingg migrant/minority populations are largely implicit, as befitting a city following the 

universalistt model of integration in regard to its migrant population. This section summarises what 

cann be identified as local migrant policies in the Juridical-political, Socio-economic and Cultural-

religiouss domains, since 1977. 

5.11 Juridical-political domain 

Regardingg the political participation of its migrant residents, the municipality adopted a clearly 

Assimilationist-typee policy until 2001 (the Delanoë administration), i.e. acquisition of French 

citizenshipp was considered the only path to political participation. City Hall also stayed out of the 

increasinglyy vociferous debate over regularising (in effect allowing naturalisation) of the irregular 

migrants.4"44 The municipality under the Chirac and Tiberi administrations also ignored any possibility 

off  allowing participation for non-citizens through a consultative framework of some kind. In this, 

Pariss was not exceptional - less than a dozen towns in France have experimented with migrant 

advisoryy councils, of which only one is of considerable size (Strasbourg, since 1992). 

Inn its relation toward migrant organisations, too, the local authority has displayed a clearly 

Assimilationistt response. Since the 1980s national policy has diverged somewhat from the 

republicann model and allowed more flexibilit y in relation to migrant mobilisation. In 1981 French 

laww first allowed foreign residents to form their own associations. Under the Mitterrand 

government'ss policy to promote "local democratisation" and the partial recognition of the need to 

takee ethnicity into account in combating social exclusion, public funding to migrant/minority 

organisationss began to flow through national agencies such as Fasild and the Politique de la ville 

framework.. This resulted in a surge of migrant associational activity. In Paris, the Pdlv has 

^^ As the capital, Paris has become the centre of political activity to regularise the large number of sans papiers, 
includingg a lengthy "siege" inside a church in the Goutte d'Or neighbourhood a few years ago. 
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increasinglyy supported migrant/minority associations in the 1990s, "in recognition of the role they 

playy in the social, educational and economic integration of immigrants in their respective 

neighbourhoods.. They are thus attaining greater visibility as interlocutors of local public policies" 

(Poinsot2000:13). . 

Thee municipality of Paris, however, has remained staunchly universalist in its espoused policy 

towardd migrant/minority mobilisation. Paris has a long history of migrant-based associations, but 

traditionallyy they were discouraged from engaging in any form of political activity and focused 

insteadd on cultural activities (Poinsot 2000). Following family reunification in the 1970s, some 

migrantt organisations evolved into service providers, e.g. French language teaching, support groups, 

etc.. City Hall however, refused to recognise migrant/ethnic-specific activities and organisations as a 

separatee category, in terms of municipal funding (outside the Pdlv). In keeping with its 

Assimilationistt policy tradition, such organisations are classified according to general functions 

togetherr with indigenous organizations (e.g. women's organizations), avoiding any formal 

recognitionn of the ethnic/migrant function. 

Accordingg to a veteran official in City Hall, an informal relation with migrant associations has 

existedd within the municipal bureaucracy for years, but it is "not a declared policy" (interview R. 

Bercovici).. However, the same official stated that "the municipality treats all [ethnic and non-ethnic 

organizations]]  equally." It is difficult to determine if the ethnic identity of a migrant association is 

ignoredd by the municipality or actually discouraged. But in a neighbourhood with a large and active 

migrant/minorityy population such as the Goutte d'Or, only two associations among some thirty were 

identifiedd as "ethnic associations" by the staff of the Local Development Team (interview S. Brial-

Cottineau).. Other local associations which clearly have a migrant/ethnic specific function and nature 

doo not promote themselves as such. Is this an internalisation by migrant/minority activists of the 

universalistt model, or a tactical consideration in the face of an Assimilationist policy that 

discouragess ethnic-based mobilisation? 

5.22 Socio-economic domain 

5.2.11 Reception policy 

Francee has a national immigrant reception policy that includes primary lodging centres (foyers), 

languagee education, helping new immigrants to access state benefits and vocational training. These 

servicess are the competency of various national agencies such as DDAS (welfare benefits), FAS 

(fundingg migrant-related services and projects) and SONACOTRA (responsible for the foyers). 

Duringg the 1980s the State began delegating some of these responsibilities to lower levels and the 

Thirdd Sector. Local authorities as well as civic associations became involved in providing services 

throughh multi-partnerial contractual agreements. At the local level, the Prefect is responsible for 

implementationn of this policy (mostly within the Politique de la ville framework), coordinating 

betweenn national agencies and local associations that provide migrant reception services. 
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Inn Paris, municipal involvement in these policies is quite limited, and largely based on 

subsidizingg services provided by civic associations. An example are the twenty-four neighbourhood 

CentresCentres Sociaux which conduct various local activities in nine districts in Paris. Subsidised by the 

statee and the municipality, these centres provide reception, social support and cultural activities for 

migrantss as well as other residents. While "playing an increasingly significant role in the local 

policiess of integration" they are not migrant-specific (Poinsot 2000: 15). 

5.2.22 Social services policy 

Welfaree policy in France is determined largely at the national level and implemented locally 

throughh national agencies such as Fasild {Fonds (Taction et de soutien pour {'integration et la hate 

contrecontre les discriminations). In Paris, the municipal Welfare Division "follows the policy determined 

byy elected officials, which continues to be provision of services according to socio-economic criteria, 

certainlyy not ethnic criteria" (interview M. de Brunhoff). A "Mission pour I'insertion et la 

solidarite"solidarite" coordinates the delivery of welfare benefits to specific populations (residents with 

housingg difficulties, endangered juveniles, etc.) - but migrants/minorities are not defined as a 

separatee population group. The one exception in terms of a municipal migrant-specific service is the 

provisionn of French language training through the local Centres Sociaux. But this service is. by its 

veryy nature, assimilationist. 

Inn Paris there is growing awareness within the municipal bureaucracy of the need for ethnically-

sensitivee solutions to specific problems of the migrant/minority population. While this is not publicly 

acknowledged,, an informal policy has developed over the last two decades of delegating ethnically-

sensitivee services to migrant and "solidarity associations" (French NGOs aiding migrants, often with 

minority-originn activists). This is done by funding migrant- or ethnically-specific projects, such as a 

supportt service for Turkish women abandoned by their husbands. In addition, the role of mediating 

betweenn migrants and public services is increasingly delegated to associations (interview M-J. 

Minassian/G.. Patek-Salom). 

Thee delegation of ethnically-specific services is usually masked in universalist terms, e.g. 

"supportt for women". The municipality's assimilationist mode of subsidisation makes it impossible 

too evaluate the amount of funding the city provides to these activities or to migrant associations. 

Whilee it was impossible to get even a rough estimate of the amount of subsidies provided by the 

municipalityy to associations dealing with migrants, there is agreement that substantial sums are 

involvedd (interviews R. Bercovici, J. Adriant-Mebtoul. K. Bourcart).55 While some migrant activists 

supportt the existing universalist discourse (in part for fear that ethnic-specific assistance would 

stigmatisee them), they also denounce the "schizophrenia" and "hypocrisy" of the system, by which 

supportt for migrant-specific services is disguised (interview M-J. Minassian/G. Patek-Salom). 

""  One indication is found in the budget of the new Mission Integration (established by the Delanoe administration), 
whosee budget is devoted in large part to subsidising "integration activities" of civic associations (see section 6 below). 
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Paris'ss Assimilationist-type of services policy stands out when compared to the policy response 

off  some of the neighbouring municipalities in the banlieues, such as Montreuil. While Montreuil's 

"integrationn policy" (enacted since 1978) avoids the establishment of migrant-specific services, it 

openlyy discusses and formulates migrant- and even ethnic-specific policies (e.g. in regard to the 

Maliann population). This is institutionalised in a separate "service municipal d'immigratiori' (Gaxie 

1998:: 257-277). 

5.2.33 Education 

Educationn is another state-dominated policy area, with municipalities primarily responsible for 

pre-schooll  and primary school facilities. The French system is run according to strict universalist 

principless in terms of access to education and curriculum, with no distinction made between French 

andd foreign pupils, except in the area of language education. Since the 1980s, however, a national 

programme,, the "Education priority areas" {Zones d'Education Prioritaires - ZEPs) has provided 

opportunitiess for more local authority involvement, as well as for more migrant-specific (but not 

necessarilyy pluralistic) educational actions in some schools. ZEPs are designated at the national level 

forr specified areas (encompassing primary and secondary schools), according to criteria of 

social/economicc disadvantage. One of these is a high rate (at least 30%) of foreign children in the 

school.566 The ZEP policy is an integral part of the Politique de la ville (see Section 4) and takes a 

globall  approach to tackling scholastic failure in schools within a designated area. One of its main 

objectivess is to assist migrant-origin children who have learning difficulties due to their inadequate 

masteryy of French. 

Somee cities have used ZEPs as a tool for ethnically-sensitive local migrant policies. Mazzella 

(1996)) shows how a ZEP programme in a migrant neighbourhood in Marseille (Belsunce), had 

integrationn goals that went far beyond fighting scholastic arrears in the school. There do not appear 

too be such examples in Paris. Language education remains the primary, if not only, tool that the 

municipalityy regards as important for migrant integration within the school system. But this migrant-

targetedd action in an otherwise universalist framework is "the exception that proves the rule", since 

improvingg newcomers' fluency in French is in itself an assimilationist goal. 

Anotherr way in which local authorities may 'ethnicise' their policies in this issue area is through 

supportt for extra-curricular projects. The municipality of Paris funds a school enrichment 

programmee ("ateliers bleus") that could hypothetically be utilised in an "ethnically sensitive" 

manner.. It could, for example, fund multi-cultural initiatives in schools with a high proportion of 

migrant-originn pupils, as Rome has done since the mid-1990s (see Chapter 6). This has not 

happenedd in Paris, possibly due to the "distrust of anything that is ethnically-specific" according to 

onee official (interview P-F. Salviani). 

566 This explicit mention of migrant children is a rare exception to the universalist model in the French educational 
system. . 
""  Even Tel Aviv has begun this, on a smaller scale (see Chapter 7). 
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5.33 Cultural-religiou s domain 

Ass noted above, Paris has avoided supporting ethnically-specific cultural activities in an open 

fashion.. When it comes to the practice of religion, the municipality takes a minimalist stand. 

Accordingg to French law, local authorities are responsible for the physical upkeep and construction 

off  places of worship (similar to their responsibility regarding school buildings). While cities such as 

Marseillee are negotiating with local Muslim organisations over the establishment of prominent 

mosques,, in this issue is officially "solved" with a relatively modest building dating back to the 

1920s,, tucked away behind the municipal botanical gardens.'58 The main Islamic "monument" in the 

capitall  is the Institut du Monde Arabe. A personal project of President Mitterrand, the ultra-modern 

buildingg is neither local nor religious, but a gesture of the French state toward Islam as a culture. It 

doess littl e for the needs of local Muslim believers: "the grass-roots faith is practiced in impoverished 

prayer-hallss and converted warehouses in gloomy suburbs" (Le Quesne 2000: 62). Within Paris, the 

demandd for religious facilities is provided by 17 Islamic associations that organise rooms for prayer 

andd Koranic education for children (Poinsot 2000). 

Ann example of municipal neglect of cultural and religious issues is provided by the situation in 

thee Goutte d'Or, perhaps the most ethnically-sensitive neighbourhood in Paris and one with a large 

Muslimm population. According to the staff of the EDL (local development team, see previous 

section),, there is a "very, very serious problem of racism between the different communities" in the 

neighbourhood.. Nevertheless, there are "no publicly announced actions against racism". Instead, the 

municipalityy provides partial support for the annual Goutte d'Or festival, which has taken on a multi-

culturall  nature (interview S. Brial-Cottineau). Another long-standing issue is the inadequacy of 

exitingg mosques, with demand far outstripping supply (on Fridays the faithful kneel on the sidewalk 

outsidee the main local mosque). According to the EDL official, this is "an enormous problem" which 

remainss "taboo" and is not dealt with by any local authority agency (including the EDL). The 

Municipalityy of the 18th arrondissement, which is directly responsible, has expanded the one official 

mosquee and recently bought a building to house another. According to the deputy mayor, their policy 

iss minimalist: 

Wee have a duty to provide all residents with the conditions for practicing their religious 
freedomm as guaranteed by the constitution. It doesn't go beyond that (interview M. 
Neyreneuf)--

Paris'ss official mosque is described as "a colonial edifice run by the Algerian government where fashionable Parisians 
sipp mint tea after a Turkish bath..." (Le Quesne, N., "Islam: France's second religion". Time. June 12, 2000. p. 62). 
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6.. The new integration policy, 2001 -... 

Thee new "Left-Green" administration of Mayor Delanoë was elected in March 2001 on a 

platformm of change for Paris. The promotion of "local democracy", including an integration policy 

forr the city's foreign residents, played a significant role in the municipal campaign of the Socialists 

andd their coalition partners, the Greens. Delanoë acted quickly to set up the new integration policy, 

appointingg an activist of Algerian origin, Khedidja Bourcart, as Adjointe au Maire de Paris, chargée 

dede I 'integration et des étrangers non-commwiautaires. In June 2001 the mayor and Bourcart 

announcedd the main tines of the integration policy at a press conference; in November a Mission 

IntegrationIntegration was established to implement the new policy on a daily level; in January 2002 a 

"Citizenshipp Council for foreign residents of non-EU origin" was proposed by the mayor and 

approvedd by the new city council. 

6.11 Formulating the new policy 

Forr the first time in Paris's history the integration of migrants has been defined as a policy area 

withinn the municipal structure. On the political side, Bourcart heads the new Delegation a 

l'integration,l'integration, responsible for formulating overall policy. On the administrative side, the Mission 

IntegrationIntegration coordinates policy implementation on a daily basis. The Mission has a small staff and a 

budgett of €500,000, of which €350,000 are for subsidizing associations that provide migrant 
59 59 

services. . 

Thee new integration strategy is based on three "axes" (Municipal press release, 19/6/01): 

•• comprendre et informer - understanding and informing the foreign residents in 

Paris; ; 

•• soutenir - supporting the foreign residents i.e. actions in the Socio-economic 

domain; ; 

•• associer - creating a possibility for participation in the local polity, i.e. actions 

inn the Juridical-political domain. 

Thee first policy axis is based on the realization that very little is known in Paris regarding foreign 

residentss and their needs.60 To address this, a year-long "diagnostic" has begun (December 2001 -

Decemberr 2002) which is meant to serve as the basis for developing the integration policy. The 

diagnosticc is coordinated by APUR61 and has an estimated budget of €290,000 (funded by the 

municipality,, the Prefecture of Paris, and Fasild).The diagnostic involves four phases, including 

599 Delanoes administration includes 33 deputy mayors (adjoints au maire}, i.e. city council members appointed by the 
mayorr to oversee a policy area. A delegation consists of the deputy mayor and his/her staff and is meant to cut across the 
administrativee divisions of the municipal bureaucracy. Missions are administrative units set up to implement a multi-
sectorall policy issue. 
600 This was repeatedly expressed in interviews with various officials (Bourcart. Mebtoul, Allal. Bercovici). 
ftlftl Atelier Parisien d'Urbanisme (see section 4, above). 
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informationn gathering that should result in a statistical analysis of the foreign population and its 
characteristics,, mapping the existing "integration services and actors", an "evaluation of the 
dynamicsdynamics of integration" emphasising strong and weak points in the existing situation and finally, 
"proposalss of actions responding to the sectoral and territorial interests identified" (Allal 2002: 6-11). 
Thiss "programme of concrete actions" should be presented by the end of 2002 to the city's political 
leadership.62 2 

Att this point several remarks can be made regarding the research-and-formulation stage of the 
neww policy. First, the budget and comprehensiveness of the diagnostic imply that City Hall takes the 
issuee seriously. According to Bourcart, this is the first time that the migrant issue in Paris has been 
approachedd "in its entirety" (interview K. Bourcart). According to the head of the diagnostic 
programme,, it should be the basis for a fundamental rethinking of local policy toward migrants and 
minorities: : 

Wee must rethink the traditional French model of integration, and find a solution that is 
compatiblee with the French specificity of universalism, etc. and the reality of today, including the 
persistencee of unemployment and unsolved housing problems [among the migrant population]. 
Wee are approaching a new phase...how should we imagine the new municipal policy? Should 
Pariss see itself as a cosmopolitan city, or should it continue to close its eyes to these phenomena? 
Wee are raising all the questions...we have no taboos (interview M. Allal). 

Second,, the independence of this evaluation is unclear, and it is still unknown what proposals will 

bee made. The diagnostic process is coordinated within APUR63, which has been responsible for some 

off  the local policies that it is supposed to critique. The 'diagnostic teams' include various actors, 

includingg State and associational representatives, that may be unwilling to propose radical changes to 

thee current system. For example, to include second-generation migrants (French nationals) within the 

targett population of the integration policy, as has already been suggested.64 

Third,, the diagnostic shows that Mayor Delanoë has tried to involve all the relevant actors in this 

stagee of policy formulation. Thus, a Pilot Committee and Technical Committee include 

representativess of the Prefecture, state agencies, district mayors and civic associations. The aim is to 

coordinatee expectations among all the actors regarding the new policy (interview M. Allal). This 

partneriall  style is characteristic of French policymaking since the 1980s, but it also appears that 

Delanoëë has no intention of 'going it alone' with his new integration policy. 

62Att the time this case study was conducted (summer 2002), some of the diagnostic was completed but unavailable for 
publicc use, most phases were still incomplete. 
11 The diagnostic is coordinated by a sociologist of ethnic minority origin from outside the municipality, engaged by 
APURR for the project. 

"Shouldd the public policies to be determined concern only foreigners, that is. all those not possessing a French 
nationality,, or should they not necessarily widen their scope to groups whose historical route or social and economic 
realitiess bring them close the non-nationalsT" (Allal 2002: 31). 
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6.22 Socio-economic domain 

Thee second aim of the integration policy is to improve foreign residents' access to local services, 

andd in particular to organise existing municipal support to NGOs that provide services to migrants. 

Accordingg to Bourcart, "the mechanisms are in place" but migrants are uninformed of their rights. 

Thiss situation is aggravated by a multiplicity of service providers with littl e or no coordination. In 

addition,, municipal personnel who come into contact with migrants are untrained to deal with 

foreignn residents. To address these problems a number of actions are planned for 2002-3, including 

publishingg a guide in several languages on migrants' rights and local services, and training sessions 

forr municipal employees in selected services, aiming at "a minimal sensitisation to cultural 

differences""  (interview K. Bourcart). 

Regardingg the delegation of migrant-related services to NGOs, the aim is to devise a more 

coordinatedd approach between the funders (the municipality, Prefecture, Fasild, etc.) and the 

associations.. The Delanoë administration is very critical of the situation in which migrant-related 

activitiess are 'hidden' within various budget items (e.g. "scholarisation"). The aim is to make the 

integrationn element explicit in future subsidisation policy. At the time of writing, however, no such 

changee has been felt by the associations (interview M-J. Minassian). Bourcart hopes to arrive at a 

formall  agreement by 2003 between the different partners. In any case, local associations receive a 

veryy small part of their budget from the municipality (often less than 10%), and it does not appear 

thatt the new policy wil l change this. In short, the Delanoë administration intends to continue with the 

currentt delegation policy while making the migrant element explicit and more efficient. 

Thiss marks a certain departure from the Assimilationist policy until now, but does not go as far as 

adoptingg a Pluralist-type policy, since there is no intention to establish services specifically targeting 

migrants.. Indeed, Bourcart is opposed to migrant-specific services, with the exception of French-

languagee teaching. According to her, fluency in French is "the key to integration" and this wil l be a 

centrall  element in the integration policy (interview K. Bourcart). 

6.33 Juridical-political domain: the "Citizenship Council" 

Thee clearest break from the Assimilationist policy toward migrants in Paris is found in the third 

axiss of the new policy (associer), and it is primarily symbolic. This is manifested in the "Citizenship 

Councill  of non-EU Parisians" (Conseil de la Citoyenneté des Parisiens non-Communautaires), 

promotedd by the mayor under the banner of local democracy in Paris.65 The Council is expected "to 

formulatee advice and propositions on municipal questions regarding [the foreigners'] lif e in Paris [as 

welll  as] applying itself to any problems of local interest, beyond questions of integration".66 The new 

bodyy comprises 90 appointed members (all non-EU citizens legally residing in Paris for at least one 

655 Paris is one of the very few sizeable cities in France (after Grenoble and Strasbourg) to establish a consultative council 
forr non-EU residents. Montreuil established a migrants' advisory council but later replaced it with a 'mixed' council. 
666 "Objet: Crealion du Conseil de la Citoyenneté des Parisiens non communautaires. Projet de deliberation". Nov. 2001, 
Secretariatt General, Maine de Paris. 
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year),, representing 36 countries/'7 City council members are expected to develop a working 

relationshipp with members of the Citizenship Council, including participation in joint work groups 

onn various themes. The Council is presided by the mayor. 

Thiss initiative can be seen as part of the new administration's policy to promote participative 

locall  democracy in Paris.6*  The Citizenship Council is presented by the Delanoë administration as an 

interimm solution for the city's non-EU residents, and the mayor used the establishment of the 

Citizenshipp Council as an occasion for repeating his demand to extend the right to vote locally to 

non-ECC residents (Liberation, 14.1.02). Indeed. Delanoê's objective in establishing the Citizenship 

Councill  is clearly symbolic and 'militant': "More than an instrument of integration, the council is a 

meanss of recognising the people that the electoral law continues to ignore", according to Bourcart 

(ibid). . 

Challengingg the republican notion of citizenship (and the policy of the Chirac government), the 

neww administration proposes a notion of urban citizenship (ciloyenneté dans la cite), at least until 

non-EUU residents are granted local voting rights. At the same time, the new administration goes out 

off  its way to deflect claims that it is fostering ethnic-based communitarianism: "we are not speaking 

off  a council of communities" stipulates Bourcart (ibid). 

Beyondd its symbolic effect, the representativeness of the Citizenship Council is questionable, as 

itss detractors in city council pointed out. The way in which it was set up, while not democratic, 

demonstratess that City Hall wanted to involve as many actors as possible in the process. This 

involvedd holding 'citizenship meetings' in the district and a public campaign calling foreign residents 

too propose themselves as candidates. A Pilot Committee comprising representatives of associations, 

locall  politicians and other 'qualified persons' (the majority of foreign origin) oversaw the process. 

Eventuallyy a 'candidature commission' selected a list of 90 members that was approved by the 
69 9 

mayor. . 

Att the end of November 2001 Delanoë brought the proposal for creation of the Citizenship 

Councill  before city council. The ensuing debate focused less on the utility of this measure and more 

onn its symbolic significance, revealing conflicting notions of citizenship. Host-stranger relations 

havee rarely been voiced so explicitly in Paris's Hotel de Ville. Delanoë made no attempt to hide the 

politicall  significance of the proposed council: 
Byy giving the voice to those who have been deprived of it, our ambition is to favour a true 
citizenshipp based on residence which is indispensable to the revitalisation of our local democracy 
(Conseill  Municipal, Seance des 19-20/11/01, p. 1358). 

677 Fourteen members are from Algeria, followed by Morocco (10), China (9) and Tunisia (8). Twenty members are from 
sub-Saharann Africa, others come from non-EU European countries. North and South America. 

Thiss includes 'neighborhood councils' and a recently established 'youth council'. According to City Hall, these can also 
servee as arenas of political participation for non-EU residents until they are extended the right to vote locally. De facto, 
thesee councils have not had significant influence on local decisionmaking. 

Criteriaa included gender parity, proportional representation of the different districts and countries of origin, and 
diversityy in "socio-professional milieues and motivations" of the members ("Objet: Creation du Conseil de la Citoyenneté 
dess Parisiens non communautaires. Projet de deliberation", Nov. 2001, Secretariat General, Mairie de Paris). 
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Thee Greens' representative went further: "I t is fitting today to raise the concept of a global 

citizen...itt is no longer possible to speak of a true politics limited only to the national territory." On 

thee contrary, "this notion of foreigners (étrangers) appears to us more and more strange." (ibid: 1364-

5).. The Right denounced the proposed council as undermining the republicanist notion of national 

citizenship.700 Thus the RPR representative accepted the "necessary and legitimate" objective of 

encouragingg "the participation of foreigners in the lif e of the city where they live," but objected 

stronglyy to use of "citizenship" in the proposed title: "this council is everything except a council of 

citizenship.""  (ibid.: 1360) Finally, the Opposition proposed amending the title to "Council of 

Participationn of non-EC Parisians", in which case they would support the proposal, but this semantic 

changee was rejected by the Coalition. In their eyes, too, the proposed Council was indeed about a 

neww kind of local citizenship, as summarised by Bourcart at the close of the debate: "we must 

thereforee dissociate citizenship from nationality" (ibid. 1368). 

Thee ceremonial opening of the Citizenship Council (12 January 2002) in City Hall attracted local 

andd national media attention. The event was used by all as an opportunity to repeat their support or 

opposition,, again in terms that went far beyond the local context, explicitly touching on host-stranger 

relations.. Mayor Delanoë spoke of separating between notions of "nationality" and "citizenship in 

thee city" (Agence France Presse, 14.1.02), while an RPR councillor warned 'The way to integration 

iss not through this false citizenship!" (Le Parisien, 14.1.02). Jean-Marie Le Pen, leader of the 

Nationall  Front, called it a "political mascarade that mocks the laws of the Republic" (Agence France 

Press,Press, 14.1.02). The event was also an opportunity for the new migrant 'representatives' to be heard 

inn the local media. They raised very different expectations regarding their new role. One (Chilean) 

saww the council as an opportunity to advance democratic ideals, another (Chinese) hoped to raise 

problemss of her community, a third (Bulgarian) warned that the council would "not be a playing card 

forr the Left" (Liberation, 14.1.02). 

Att the time of writing the Citizenship Council is seven months old. It has elected a steering 

committeee and sub-committees (housing, social affairs, etc.) which meet regularly. Their proposals. 

iff  approved by the plenary, wil l be raised before city council and the districts. The Citizenship 

Councill  was accorded an annual functioning budget of €106,000 and a permanent secretary. 

Meanwhile,, a 'wait and see' attitude prevails in the municipality regarding its functioning. For 

Bourcart,, it appears that the importance of the Council lies in its awareness-raising function more 

thann its ability to address the practical needs of migrant residents in Paris: 

Thee aim is not to set up a 'secondary council', but to utilize this legal instance as an 
instrumentt through which the foreigners can feel that they are part of the city (interview 
K.. Bourcart). 

700 "The use you [Delanoe] make of the word citizenship is a grave abuse of language....You may contest or disagree, but 
sincee 1789 citizenship and nationality are linked in an unchangeable manner in our specific national tradition" (ibid.: 
1358).. The UDF representative saw "many positive aspects" in the initiative but also described it as "out of step with 
thee true republican values of integration" (ibid.: 1363) 
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Thee new "Citizenship Council" has been criticized as a purely symbolic measure and its impact is 

stilll  unclear. Outside the political elite, its presence is hardly known. It is too early to know if the 

neww policy wil l significantly extend the opportunities for political participation to non-French 

residents,, resulting in the kind of "local citizenship" that Delanoë espouses. 

6.44 Cultural-religious domain 

Accordingg to one migrant activist, the main change felt "in the street" since Delanoë took office 

hass been in the cultural domain, e.g. a multicultural festival organized in the 20th district (interview 

Patek-Salom).. Mostly, however, the new policy is expressed in symbolic gestures. These included an 

officiall  reception in the Hotel de Ville for the Muslim community (the first in Paris" history), and a 

declarationn (October 2001) of a "Cultural Year on the contribution of migrants and immigration to 

thee historical construction of Paris". Behind the longwinded title were only a few actions of a very 

academicc nature. Regardless of their utility , these gestures reflect the main concern of the new 

administration:: to promote a "cultural recognition" of the foreigners in Paris. 

6.55 Spatial domain 

Itt is still early to judge if and how the Delanoë administration wil l utilize the Politique de la ville 

inn Paris to advance its new migrant policy {see section 4.5, above). Opinions differ in regard to the 

possibilityy of a change in attitude toward the ethnic element within the Pdlv framework.7' According 

too one EDL staff, there is no need for migrant integration to appear as a separate theme in the new 

PdlVV contract because the "problematic of immigrants is now [under Delanoë] a transversal theme" 

(intervieww E. Bailly). According to the coordinator of the diagnostic, the fact that Pdlv policies in 

Pariss still do not recognize the ethnic element demonstrates a "continued hypocrisy" (interview M. 

Allal) .. Both agree that there has been no significant change in urban policy under the new 

administration. . 

Ann observer of urban policy in Paris notes that gentrification has continued enforce in Paris since 

2001,, with a rise in housing prices that is unprecedented in the past 30 years, and an annual rise of 

overr 5% in rental prices. ' If continued, this could lead to a further decline in the proportion of rental 

householdss in Paris, from 75% today to 60% within two decades, of whom only 15% wil l belong to 

thee working class (where migrants are predominantly found). In their place, the new houseowners of 

Pariss wil l come from the gentrifying classes (e.g. yuppies and dinkies).73 This trend is not, of course, 

aa result of urban policy alone, but Delanoë's current policy of "la valorisation de 1'hyper centralité 

pourr les classes 'urbaines'" (festivals, cultural events, etc.) contributes to the continuing gentrification 

off  Paris, as does the continuation of local urban policies meant to eliminate dilapidated housing, 

usingg new tools such as renovation through semi-public corporations, etc. (ibid). 

11 The current controls de ville signed between Paris, the state and Ile-de-France region run from 2000 to 2006. 
733 Personal communication. Yankel Fijalkow (forthcoming in a presentation at the Congres Francais de Sociologie, 
Februaryy 2004). 

198 8 



7.. Summary 
Immigrantss settling in Paris have historically been perceived by the host society more in terms of 

classs than ethnicity. In the post-war period, as immigration from beyond Europe increased and the 

workingg classes were integrated into the welfare state, host-stranger relations in France were 

transformedd from a class-based to an increasingly ethnic-based relationship. From the 1980s onward 

urbann disturbances originating in public housing estates with minority concentrations and the rise of 

ethnicc mobilisation came to be seen as a threat to the French model of integration. This model 

conformss to the Assimilationist type in the model proposed in this study, i.e. immigrants are accepted 

ass permanent but expected to lose their Otherness through assimilation into the host society. 

Inn some cities the reaction to these changes was to adopt ethnically-sensitive local policies 

towardd the migrant/minority populations, i.e. a partial abandonment of the universalist model. The 

'ethnicisation'' of local policies has occured largely within the broad framework of the Politique de la 

ville,ville, which allows local authorities to implement ethnically-sensitive policies on the ground while 

continuingg to espouse universalist policies to combat socio-economic exclusion, racism, etc. 

Inn Paris this has not been the case. Our review of local migrant policies in the capital shows that 

locall  policymakers before and after 1977 (the end of direct State rule in Paris) remained true to the 

universalistt model of integration. The continuity of Assimilationist-type attitudes toward the 

migrant/minorityy population was expressed across all the policy domains, at least until 2001. A 

characteristicc of Assimilationist-type migrant policies is that they are hidden within general policies. 

Inn the French case this usually means territorially-based policies: "there is always a map". 

Inn Paris, urban development policies contained a (usually implicit) political-social agenda that 

cann be summed up as the distancing of the poor and other undesirable populations from central Paris, 

too areas progressively farther from the centres of power and privilege, and attracting more desirable 

populationss in their place. The gradual embourgeoisement of Paris that began under Haussmann 

continuedd with the emergence of a local (council-led) hierarchical renovation policy in the late 19' -

earlyy 20lh century. It continued with the master plans of the 1950s-60s (in which State and local 

policyy largely combined), and accelerated under the mayoral-led urban policies of the 1980s-90s. 

Thee Chirac and Tiberi administrations largely succeeded in pushing their agenda of top-down 

renovationn policies despite the Politique de la ville framework, which tended to emphasize bottom-

upp development including ethnically-sensitive policies. Within the current Pdlv framework 

gentrificationn continues in more subtle forms, with renovation policies favoring 'mixite sociale\ i.e. 

increasingg the proportion of certain populations over others in designated areas. These policies have 

resultedd in diminishing the remaining migrant/minority concentrations within Paris, as noted by the 

overalll  decline in foreign residents in the past two decades. In keeping with the Assimilationist 

discourse,, however, the ethnic dimension of the urban policy in Paris is rarely made explicit. 

171171 Young-urban-professionals; double-income-no-kids. 
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Inn the context of host-stranger relations, urban policies in Paris over the past 150 years can be 

seenn as an attempt to distance Otherness, or make it disappear through assimilation (bringing Order 

too disorderly environments). The roots of this can be found in the historical relation of the ruling 

Frenchh classes to the 'threatening Other', a relation of fear and repugnance from the poor. The 

traditionall  fear of the authorities from the violent actions of the Parisian masses was replaced by fear 

off  the Parisian middle and upper classes from the disease and social disorder embodied in the 

proletariatt that populated much of the city. 

Ass the bulk of the French working classes eventually assimilated into the bourgeoisie, their place 

(andd space) was taken up by immigrants. When the urban disturbances of the 1980s rekindled the 

threatt of the Other (now associated with second-generation migrant youth), the menace was already 

locatedd "outside the city walls" in the public housing estates of the banlieues, populated largely by 

formerr working class residents of Paris and an increasing number of immigrants/minorities. Within 

Paris,, the systematic distancing of undesirable Others and their replacement with more desirable 

residentss continued. Under Chirac and Tiberi, local policies targeted neighbourhoods (e.g. Belleville 

andd the Goutte d'Or) whose 'ethnic character'was perceived as incompatible with the status and 

prestigee of the capital, for renovation and its ensuing gentrification. Thus the Plan Programme for the 

Eastt of Paris aimed at creating physical and social order in the city's "last frontier". 

Ann additional agenda of urban policy in Paris has been the creation of improved, orderly 

residentiall  environments for the residents displaced by renovation. This was expressed in the social 

housingg policies adopted by city council in the early 20th century and later. This can be seen as an 

attemptt at making Otherness disappear not by distancing Strangers, but by eliminating disorderly 

environmentss in which 'anti-social behaviour'breeds and replacing them with environments that 

correctlyy socialize their inhabitants. The replacement of disorder with (physical/urban/social) order is 

aa recurring theme in Parisian urban planning, reappearing for example in the 1983 Plan Programme 

forr the East of Paris. Beyond the explicit objectives addressed by local urban policies (from fighting 

diseasee to upgrading Paris's global competitiveness) we can thus discern an often implicit Modernist 

strategystrategy (to use Bauman's term), to eradicate Otherness by physically distancing Strangers (the poor, 

andd increasingly migrants) and encouraging the assimilation of those who remained into the 

dominantt Order. 

Thee ethnic dimension of these policies has been largely ignored in the French sociological 

literature,, with the exceptions mentioned in the pages above. The extent to which the policymakers 

didd or did not target specifically migrant/minority concentrations remains debatable: did various 

urbann development plans from the 1950s to the 1980s deliberately result in the (undisputable) 

distancingg of immigrants/minorities, or was this only a 'by-product' of ethnically-neutral 

gentrificationn policies? Policymakers in Paris rarely if ever relate explicitly to the ethnic dimension, 

inn keeping with the dominant universalist ideology. In either case, the wilful or willing sidelining of 
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thee ethnic dimension in urban policymaking in Paris fits the Assimilationist type as proposed in the 

model. . 

Pariss has pursued Assimilationist-type policies in the other domains as well. In the Juridical-

politicall  domain, ethnic-based mobilisation was ignored or discouraged. More recently the role of 

migrantt organizations has been implicitly acknowledged within the municipality, but this is not 

expressedd openly, e.g. in budget itemization. In the socio-economic domain, the delegation of 

variouss services to civic organizations (since the 1980s) conceals whatever municipal support there 

iss for migrant-specific services (and migrant associations) behind universalist terms. The only 

explicitlyy migrant-targeted local service is French language teaching, which has a clearly 

assimilationistt aim. Paris's relative wealth could allow it to promote more migrant-specific services, 

butt this has not happened. Similarly, cultural and religious services are provided according to strictly 

universalistt criteria. Thus, for example, the city's response to the religious needs of Muslims is 

minimalistic. . 

Inn sum, the universalist discourse has remained dominant in the rhetoric and in the daily practice 

off  local policy in Paris, until recently. Only since 2001, is there a declared change from the 

Assimilationistt response that has traditionally featured in City Hall's attitude toward its 

migrant/minorityy population. The new Left-Green administration of Delanoë clearly intends to 

legitimisee the presence, needs and contribution of the migrant population in Paris. The new 

"integrationn policy for foreign residents of non-EU origin" openly challenges the republican model 

off  integration, by proposing to "dissociate citizenship from nationality". This is symbolized in the 

recentt establishment of a "Citizenship Council" for non-EU residents. 

Att such an early stage (just over a year since the new policy was announced) it is difficult to 

evaluatee the extent and seriousness of the new integration policy. According to officials, they are still 

inn the stage of formulating policy proposals (the 'diagnostic' phase). However, there are signs that 

Cityy Hall's strategy will emphasise the symbolic more than the practical aspects of managing ethnic 

diversity.. As far as structural integration is concerned, an Assimilationist attitude remains. The key 

policymakerss see French language acquisition as the primary channel for migrant integration, 

regardingg other ethnically-specific measures as stigmatising. It appears that Delanoe's integration 

strategyy will be based on adapting existing (universal) services and working within existing 

partnershipss notably the Politique de la ville, rather than creating new frameworks (the Citizenship 

Councill  is the only exception). At the rhetorical level, the planned measures of the new integration 

pojlicyy are justified in universalist terms such as "ensuring access to rights" and "the fight against 

discrimination".. The administration carefuly avoids any suggestions that it is pursuing an ethnically-

based,, communitarian policy. 

Inn sum, Paris's new migrant policy may not present such a break from the past in terms of enacted 

policies.. The main change appears to be in espoused policy. But even at the rhetorical level, the new 

administrationn does not signal what we would identify as Pluralist attitudes and expectations toward 
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integration.. Rather, it proposes to change the basis for the Assimilationist policy from the republican 
modell  (assimilation as an individual citizen in the state) to an undefined "citizenship in the city" 
model.. The extent to which this "city" (the local host society) should also change to accommodate its 
neww members, remains unclear. 
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9.. Amsterda m 

1.. Introductio n 
Thiss chapter describes the local policy reactions in Amsterdam to the arrival and settlement of 

immigrantss from the late 1950s to 2002. In particular, Amsterdam's migrant policies in the 1980s-

90ss demonstrate the Pluralist type of response for which this case study was chosen. However, this 

casee study also allows us to follow the evolution of municipal attitudes toward Strangers, and their 

expressionn in migrant policies, over the past half-century in one city. Amsterdam's trajectory 

includess a short phase in the late 1950s of ignoring labour migrants (Non-policy), which was 

followedd by an assumption of their temporary presence from the mic- 1960s to the mid-1970s 

(Guestworkerr phase). This gave way to an acceptance of their permanence and, at least formally, of 

theirr Otherness during the 1980s-90s (Pluralist phase). In the mid-1990s a reaction to Pluralist 

policiess set in, with an emphasis on the integration of individuals rather than minority communal 

identity.. This current phase is expressed in the city's "Diversity Policy", which appears to present a 

locall  policy response that does not correspond to any of the types in the typology described in 

Chapterr 4. This new type is discussed at the end of this chapter and in the Conclusions chapter. As 

wee will see, Amsterdam's trajectory of responses to migrant settlement reflects national trends to a 

largee degree, with some local variations. 

Likee Rome, Tel Aviv and Paris, the choice of Amsterdam as a case study was based on a number 

off  variables, including comparable characteristics of the city and its migrant/minority population 

(Chapterr 5). Like the other case study cities, Amsterdam is the primary city in its country in terms of 

populationn and economic activity. Amsterdam's comparatively small size (official population: 

734,5400 in 2002) is offset by its function as the centre of a metropolitan region (1.3 million 

inhabitants)) and its leading role in the Randstad region, which contains over six million inhabitants 

orr about 45% of the Netherlands' total population. Amsterdam's share of ethnic minorities is the 

largestt in the Netherlands, in absolute as well as relative terms. In 2001, residents of non-Dutch 

originn totalled over 340,000, or 46.3% of the city population - a high proportion by any standard. Of 

these,, 277,000 residents originate from non-OECD countries and the majority of them can be 

regardedd as "labour migrants" in terms of host society attitudes and policy responses, as discussed 

beloww (O+S 2002, Barlow 2000, Musterd et al. 1998). 

Thee structure of the chapter is as follows: Section 2 summarises the national context (historical 

factorss affecting host-stranger relations in the Netherlands; post-war immigration cycles; national 

immigrationn policies). Section 3 presentss the local context (immigration cycles; characteristics of 

Amsterdam'ss migrant/minority population; the local political/institutional context). Section 4 

describess the first three phases of Amsterdam's policy response to immigration (Non-policy; 

Guestworkerr policy; the Pluralist "Minorities Policy"). Section 5 describes Amsterdam's "Diversity 

Policy""  from the mid-1990s. Section 6 summarises these phases and their relation to changing host-

strangerr relations. 
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2.. The national context 

Amsterdam'ss local policies toward migrants are strongly embedded in the national context. This 

sectionn describes several relevant features that are important for an understanding of Dutch attitudes 

towardd the labour migrants, and their expression in local migrant policies. Thumbnail sketches are 

givenn of the particular Dutch style of tolerating difference (gedogen), pillarisation, colonial history 

andd race relations. Their expressions in national policy are also described below. 

2.11 Dutch tolerance of Otherness: eedoeen and the nillar annroach 

Onee Dutchman - one theologian; two Dutchmen - a Church; three Dutchmen - a schism, 
(proverb) ) 

Thee Dutch tradition of co-existing with difference is rooted in historical necessity going back at 

leastt as far as the 16th century and the formation of the Republic of the United Provinces. The 

survivall  and eventual flourishing of the Republic (and its successor the Kingdom of the Netherlands) 

cann be seen as one long, delicate balancing act involving a series of careful compromises between 

severall  minorities. The Dutch Republic was a confederation of cities and regions ruled by a 

mercantilee urban bourgeoisie of different religious and political persuasions, and lacking a central 

authorityy that could impose the wil l of one group over another. Compromise with the Other became a 

necessityy to avoid conflict and maintain prosperity that was largely based on trade. These 

compromisess were often expressed in practice rather than in law.1 

Thiss Dutch manner of living with difference by "looking the other way when necessary" became 

knownn as gedogen, roughly meaning illegal but officially tolerated. Particularly in Amsterdam, the 

city'ss ruling classes knew that religious or political ideological differences would endanger their 

carefullyy built prosperity. Geert Mak describes (1999: 77-78) "the manner in which Amsterdam's 

administrationn reacted to dissident [religious] groups over the centuries," and notes that already in 

thee 151 century the local authority applied a policy of gedogen in avoiding the application of its own 

strictt penal codes in matters of morality (brothels, for instance). "In political matters, too, the city 

administratorss gave priority to the avoidance of potential unrest. Battling it out for the sake of 

principless was left to others" (ibid). 

Thiss practical approach to co-existing with difference was later applied to how the 

Amsterdammerss dealt with newcomers. The exceptional tolerance that came to characterise the 

Dutchh Republic in the 17 century attracted immigrants who were fleeing persecution elsewhere in 

Europe,, such as the Huegenots from France and Jews from Portugal. Many settled in Amsterdam, 

wheree the practice of gedogen was already well entrenched. 

11 For example the Treaty of Utrecht (1579), which signalled the unification of the Protestant rebels against the Catholic 
rulee of Spain, officially forbade Catholicism. In practice, in cities with a Catholic minority they were allowed to continue 
worshippingg (but not too openly), while their Calvinist neighbours pretended not to notice. This passive tolerance had 
earlierr been applied toward the Lutherans and other reformers by the then Catholic elites, despite pressure from the 
Spanishh crown to have the former persecuted (Van der Horst 2001: 29). This is not to say, however, that discrimination 
andd segregation based on religious differences did not exist for a long time (cf. Knippenberg 1992). 
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Thee idea that each person should be "sovereign in his own domain" i.e. allowed to believe and 

practicee as he pleases (as long as he respects the rules binding the whole society and does not disturb 

thee neighbours) has become a feature in how Dutch society functions (Van der Horst 2001). In the 

latee nineteenth century the idea of separate-but-equal co-existence at the communal level was 

institutionalisedd in what Lijphart (1968) termed the pillarisation (verzuiling) of Dutch society. The 

fourr pillars (Protestant, Catholic, Socialist and Liberal) were manifested in separate political parties, 

schools,, newspapers, etc. - separate worlds in which the members of each community lived, with 

interactionn and political compromise occurring among the elites of each community. Pillarisation can 

bee seen as the modern equivalent of the system applied since the Dutch Republic: co-existence with 

thee Other, despite (deep) ideological differences, for the benefit of all. Social pillarisation all but 

disappearedd in the 1960s, but its institutional vestiges remained the basis of modern Dutch 

consociationall  democracy, including the mainstream political parties.' 

Inn terms of host-stranger relations, pillarisation can be seen as a variant of communitarian 

strategiess of living with Strangers (see Chapter 2). It played an important role in how newcomers 

weree later perceived by, and incorporated into, Dutch host society. In particular, pillarisation allowed 

thee institutionalisation of Otherness (i.e. of Islam) that characterises the Dutch Pluralist response to 

thee settlement of labour migrants. 

2.22 Dutch intolerance of Otherness: the institutionalised problematisation of Strangers 
Thee way in which, nowadays, immigrant ethnic minorities (the exterior 'others') are 
ideologicallyy represented displays remarkable similarities with the way in which anti-social 
familiess (the interior Others) were represented in an earlier historical phase. (Rath 1999: 
165)3 3 

Anotherr factor to consider in understanding policy reactions to immigration in the Netherlands is 

thee paternalistic aspect of Dutch host-stranger relations.4 With its historic roots in Calvinism, the 

moralisticc streak that runs through Dutch society (expressed in an often unspoken attitude of 

superiorityy characterising Dutch bureaucrats) was first applied to indigenous Others, and later to 

newcomers.. This is described by Jan Rath (1999) in his analysis of institutional attitudes and policies 

towardd "unsocial families" (onmaatschappelijke gezinnen) in the modern Netherlands, which were 

laterr applied to immigrants. Rath describes how some families from the lower proletariat were 

definedd as socially deviant, and became the target of reformist policies to re-educate them during the 

firstfirst half of the 20th century. The institutionalised problematisation of the very poor urban proletariat 

originatedd in the intentions of bourgeois liberals in the late 19th century, "to raise them from their 

22 The original Protestant and Catholic parties (representing the religious pillars) united in 1980, becoming the Christian 
Democratss (CDA). The Socialist and Liberal pillars are represented by the Labour and Liberal parties (PvdA - Partij van 
dee Arbeid and VVD - Volkspartij voor Vrijheid en Democratie, respectively) - although their constituency may no 
longerr identify themselves with the original pillars. The rise of new parties such as the Green-Left (Groen Links) and the 
Pirnn Fortuyn List (LPF) symbolizes the continued weakening of pillarisation in Dutch society. 
33 Page numbers for Rath 1999 refer to the unpublished final draft. 
44 In contrast to, e.g. the laissez-faire attitude characterising Italian attitudes toward Strangers, as described in Chapter 6. 
Cf.. Korac 2003 for a similar comparison of Dutch paternalism and Italian laissez-faire attitudes in the treatment of 
refugees. . 
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pitiablee condition" (ibid: 153). This was soon followed by public policies in areas such as poverty 

andd unemployment relief, education, social housing and health care, particularly in towns ruled by 

sociall  democrats. Over time, "the emancipating groups had less and less sympathy for the 

'unrespectable'' behaviour of those 'left behind"', i.e. families that refused to fit into the norms of 

respectablee working-class families, in terms of cleanliness, neighbourly relations, etc. "Gradually, 

theirr moral improvement acquired a less voluntary character" (ibid). 

Suchh attitudes were common not only in the Netherlands at this time, as seen in the French case 

(Chapterr 8). What characterises the Dutch case was the extent and the way in which the 

problematisationn of Otherness was institutionalised. After the Second World War, local authorities 

sett up "a series of institutions for special family and neighbourhood work for anti-social families" (p. 

157).. This held especially for Amsterdam, with its tradition of social-democratic government. In 

Amsterdam,, "unsocial families" were identified by municipal housing officials and defined as 

"inadmissiblee for council housing". Special residential areas were then established under supervision 

off  wardens and psychiatrists who were responsible for educating the deviant families (Rath 1999). 

Ass in France, the ideology of hygienism played an important role. "The diagnosis was now often 

couchedd in epidemiological terms: anti-socials were socially diseased and threatened to affect the 

stabilityy of the whole society." (ibid: 155, citing from Dercksen and Verplanke 1987). Rath notes 

(ibid:: 157) that while it was accepted in principle that anti-socialization could occur in all classes, 

"onlyy the maladjustment of the lowest fractions of the working class were defined as a problem". 

Thee paternalistic approach to Otherness as a kind of behavioural deviancy that can be corrected 

throughh intensive re-education by professionals, first applied to internal Others, was also applied in 

thee 1950s to external Others, namely Dutch-Indonesian repatriate immigrants (see below). After the 

1960ss this approach changed, as a variety of different lifestyles came to be more tolerated (as long as 

theyy did not conflict too drastically from the accepted norms). At this point, Rath notes (p. 159), 

policymakerss and social work professionals turned their attention to a new Stranger: the newly 

arrivedd foreign workers. 

Inn the late 1970s, when the assumption toward the temporariness of labour migrants disappeared, 

governmentt policy took a different approach, accepting behaviour that deviated from Dutch norms as 

aa legitimate expression of cultural Otherness (e.g. the wearing of headscarves by Muslim women). 

However,, the new multicultural approach expressed in the Minorities Policy assumed that the new 

minorities,, while keeping their ethnic-cultural specificity, would also adapt to the Dutch norms in 

manyy ways (e.g. female emancipation), certainly by the second generation. When this did not seem 

too happen, as was perceived in the late 1980s, a reaction to multicultural tolerance occurred. This 

reactionn was expressed from the late 1990s in migrant/minorities policies that once again display 

manyy of the characteristics of the re-education policies applied a century before toward indigenous 

"unsociall  families". This legacy is reflected today in the thousands of always-busy, well-meaning 

"•• Rath links the increasing institutionalization and professionalisatitm of these re-education efforts to the new Ministry 
forr Social Work (established in 1952) and the expansion of the social work profession in the Netherlands thereafter. 
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bureaucrats,, social workers and teachers employed in Amsterdam in the 'integration process' of 

newcomers.. The clearest expression of this is found in the obligatory Civic Integration (inburgering) 

Policyy (subsection 5.5, below). 

2.33 The colonial legacy, race and membership in the Netherlands 

Thee collective memory [...] of the colonies is still with us at all levels. It helps to determine 
thee way in which the Dutch respond to foreigners, ethnic minorities, immigrants, non-Dutch 
nationalss or whatever other name is given to them. No one consciously makes the 
connection,, but for unprejudiced outsiders, it is clearly visible. (Van der Horst 2001: 274-
275) ) 

Thee Netherlands' colonial legacy is a mixed one in terms of its effect on the relative acceptance 

inn Dutch society of racial and cultural Otherness. Dutch overseas trade evolved into three centuries 

off  colonisation, in the East Indies (1619 - 1949)6 and in the Caribbean (1613 -1975)7. In the 17th 

centuryy Amsterdam was the busiest port in the world and arguably the most cosmopolitan city in 

Europe.. This mercantile tradition exposed the local host society to different cultures at a time when 

mostt European peoples were still living in relative isolation. The colonial legacy brought Otherness 

literallyy into Dutch homes, for example in the East Indian spices that have become a staple in the 

Dutchh kitchen. As the colonisers mixed with native women and sometimes married them, some dark-

skinnedd people became a part of Dutch society relatively early.8 

Thee extended contact with external Others did not necessarily make the Dutch more open to 

Otherness.99 The colonial experience fed into pre-existing assumptions of moral superiority rooted in 

Calvinism,, and until the mid-20th century, most perceived Dutch colonialism as bringing civilisation 

andd progress to the colonised (Van der Horst 2001). Yet, there appears in the Dutch history of 

contactt with the Far East a sensitivity to and even respect for the native Other which is rarely found 

amongg other Europeans in regard to 'their' colonial Strangers (see Box 9.1). 

66 Until 1949 the Netherlands was the world's third colonial power (after Britain and France) in terms of area and 
populationn conquered, due to its control over the Indonesian archipelago. In the 17*  century the main islands of the 
Indonesiann archipelago came under commercial and military control of the Amsterdam-based East Indies Company 
(VOC).. which also established monopolistic trading practices backed by warships in parts of India, Japan and China. In 
thee 18111 century the Dutch crown took over direct control from the VOC. 
77 In the Caribbean the Dutch colonised Surinam, on the coast north of Brazil, and six islands including the "Netherlands 
Antilles". . 
KK Dutch merchants also developed an extensive slave trade from Africa to the Caribbean but slavery was never 
establishedd in the Netherlands itself. 
'' Jeroen Doomemik remarked that after 300 years of rule over the largest Muslim country in the world, "we learned at 
schooll  about our colonisation of Indonesia, but nothing at all about Islam" (personal communication). 
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Boxx 9.1 The colonial "debt of honour" 

Expressionss of guilt regarding Dutch colonialism surfaced in the 19lh century. This was 
mostt famously expressed in the 1860 Dutch classic by E. Dekker (Multatuli), Max 
HavelaarHavelaar or the Coffee Auctions of the Dutch Trading Company, describing the 
exploitativee side of Dutch colonialism in the East Indies. 

Inn the early 20l century an influential group of scholars at the University of Leiden who 
trainedd colonial administrators in the native cultures of the East Indies provided another 
examplee of the Dutch relation to the colonised Other. This was based on understanding 
andd respect, even admiration, for indigenous cultures. The leader of the Leiden group (the 
scholarr C.S. Hourgonje) may have secretly converted to Islam. One of his followers 
(Corneliuss van Vollenhoven) codified the indigenous Indonesian legal systems, the adat. 

Thee Leiden group was influential in propagating "culturally sensitive" administration of 
thee colonies in what became known as "ethical politics". Well-intentioned or not, "ethical 
politics""  based on knowledge of the indigenous cultures was also used by colonial 
administratorss as an instrument for furthering Dutch colonial expansion. The "ethical 
politics""  expounded in the early 20th century by the Leiden group can be regarded as a 
kindd of early "development politics" based on the "debt of honour" that the Dutch owed to 
theirr colonised. 

Source:: Van der Horst 2001. 

Whateverr its effect on Dutch society's relations toward Otherness, it is clear that the colonial 

experiencee affected immigrant policies in the postwar period. The decolonisation process - a bloody 

warr against Indonesian nationalists followed by Japanese occupation of Indonesia and internment of 

thee Dutch settlers in concentration camps -- had a traumatic effect on Dutch society. At the peak of 

colonisationn there were 80,000 settlers in the Dutch East Indies, primarily on the main island of Java. 

Thee rest of the Indonesian archipelago was colonised in the late 19th century in extremely cruel and 

violentt military operations by the Royal Netherlands Indies Army (KNIL) . The KNIL included local 

tribess (serving under Dutch officers) primarily from the Moluccan islands. The colonial legacy was 

literallyy brought home after World War Two, when some 300,000 Dutch-Indonesian repatriates and 

theirr Moluccan allies were hastily settled in the Netherlands (below). Today guilt feelings about the 

coloniall  legacy still affect the political correctness that characterises host-stranger relations in the 

Netherlands.. The colonial legacy thus affects policymaking towards migrants and ethnic minorities, 

includingg labour migrants who had nothing to do with the former colonies. 

Thee colonial legacy has created an ambivalent relation in Dutch society between race and 

'culturall  capital' among different types of newcomers (cf. Lucassen and Penninx 1997). As we wil l 

seee (e.g. in the issue of "black schools"), this is important to the understanding of Dutch host-

strangerr relations, that is, how the host society defines who is an insider and who is an outsider. On 

onee hand, racial origin appears to be less important in the Netherlands than in other European 

countries.. For example, Dutch of Indonesian origin are not included in the official "ethnic 

minorities""  category "because they are considered wholly assimilated to the Dutch culture and 
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society""  (Phalet, 2001:3). The Netherlands has a relatively high rate of interracial marriages (11%) 

andd in Amsterdam the figure must be considerably higher. Racist attacks are very rare and racist 

politicall  parties have never attained over 4% of the national vote (the level reached by the Dutch 

Nationall  Socialist party in the 1930s). While second-generation ethnic Indonesians or Surinamese 

aree considered 'insiders' in Dutch society, Europeans who are physionomically similar to the Dutch 

(e.g.. Germans and British, the two largest EU communities in Amsterdam) still feel like outsiders 

afterr years of residency.10 However, informal discrimination against ethnic minorities still appears to 

bee common, although the racist as opposed to just xenophobic element in this is difficult to ascertain. 

Inn short, cultural capital -- particularly fluency in Dutch — appears more important than skin 

colourr per se, in how the Dutch host society defines different types of Strangers. This too helps to 

understandd host society attitudes toward the different types of immigrants that settled in the 

Netherlands,, as described below. 

2.44 Postwar immigration cycles 

Postwarr immigration to the Netherlands can be divided into five types: post-colonial migration; 

labourr migration (guestworkers); family reunification and formation; asylum seekers; and "migration 

thatt is connected with the internationalization of the economy", i.e. migrants from other 

industrializedd countries (Musterd et al. 1998: 15-16). Post-colonial immigration originated from the 

Dutchh East Indies (Indonesia) and the Caribbean (Surinam and the Dutch Antilles). Between 1945 

andd 1962 some 300,000 Dutch nationals were "repatriated" to the Netherlands. This included the 

descendantss of Dutch settlers, among them 180,000 "indos " of mixed (Eurasian) origin. In addition, 

overr 10,000 Moluccans (soldiers in the Dutch colonial army and their families) arrived in Holland in 

1951.. The Dutch-Indonesian repatriates were integrated into the host society within twenty years in 

ann intensive assimilation process.11 For the Moluccans, integration has been a much longer and more 
12 2 

difficul tt process. 

Immigrationn from the Caribbean became significant in the 1960s and especially during the 

1970s.133 Surinamese holding Dutch passports and speaking Dutch had migrated to the Netherlands in 

aa small but steady stream for decades. At first they were predominantly of Creole origin and middle-

classs background and were "almost automatically incorporated] into Dutch society" (Van 

Amersfoortt and De Klerk 1984: 201). But the rush to the Netherlands in the mid-1970s included 

"'' Based on personal communications with a variety of foreign residents in Amsterdam as well as Dutch of Surinamese 
andd Indonesian origin. 
1'' Lucassen and Penninx (1997: 146) note that in the 1980s questions were raised about the "myth of success" of this 
integration. . 
122 The Moluccan immigrants fiercely held on to their right to return home once their island would gain independence 
fromm Indonesia, and expected Dutch support for their struggle. This never happened. Today there are an estimated 40.000 
Dutchh of Moluccan origin (ibid.: 42). 
nn Surinam became independent in 1975. Aruba and the Dutch Antilles remained a pan of the Kingdom of the 
Netherlands,, and their residents can travel freely between the islands and the Netherlands. This can be characterised as a 
pendularr migration that follows economic shifts, with a high rate of return migration. In 1995 there were 296,000 
residentss of Surinamese origin (of whom 38<7r born in the Netherlands), making this the largest national group of migrant 
origin,, and over 80.000 residents of Antillean origin (Lucassen and Penninx 1997: 45-46). 
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manyy lower-class Surinamese of Hindustani and Javanese-origin as well as poor rural Creoles who 

weree much less easily integrated into Dutch society. These immigration waves (1973-75 and 1979-

80)) coincided with economic restructuring in the Netherlands which hampered their integration into 

thee labour market, creating a link between the Surinamese migrants and socio-economic exclusion 

thatt justified their inclusion in the official "ethnic minorities,, category (below). In terms of host-

strangerr relations, we may say that postcolonial migrants from the Caribbean occupy a place between 

thee postcolonial migrants from the Dutch East Indies at one extreme, and labour migrants from 

Moroccoo at the other extreme (see below). 

Guestworkerr immigration began in the late 1950s and early 1960s with relatively small numbers 

off  workers arriving at first from the southern European countries to fil l manpower shortages in 

sectorss such as mining and industry.14 Government-regulated recruitment, i.e. a national 

Guestworkerr policy, lasted from 1964 to 1973 and included other Mediterranean basin countries (see 

below).. At first the numbers involved were small (8800 Turks and 4500 Moroccans in the country in 

1965),, and displayed the characteristics of a typical guestworker population: predominantly male, 

unskilledd and semi-skilled workers of rural background, living frugally and sending their savings 

home.. Moroccans especially engaged in circular migration (Penninx 1979). 

Followingg the 1973 oil crisis the government stopped further foreign labour recruitment, but 

allowedd guestworkers already in the country to send for their families. This resulted in a change in 

thee ethnic composition of the guestworkers from the mid-70s on, from predominantly south 

Europeann to predominantly non-European, as the Spanish and Italian workers responded to the 

economicc downturn with a substantial return migration while the Turks and Moroccans responded 

byy bringing over their families. Family reunification reached a peak in 1980 and effectively ended in 

thee early 1990s. Today Turks and Moroccans make up, after the Surinamese, the largest ethnic 

minoritiess in the Netherlands (280,000 and 233,000 respectively, 1997) (Lucassen and Penninx 

1997:56-61.. Van der Leun 2003: 12-14). 

Twoo other types of immigrants account for much smaller but still substantial numbers of 

foreigners.. The first are refugees and asylum seekers, whose numbers increased steadily in the 1980s 

andd peaked in 1994 (53,000 admitted). Since then asylum policy has become increasingly restrictive. 

Thee second type are economically-motivated migrants from other countries, including OECD 

countriess (188,000 EU nationals in 1994). Their number has grown as a result of globalisation and 

thee relatively robust Dutch economy. The "new migration" (see Chapter 1) also includes a growing 

numberr of irregular migrants in the Netherlands. There are no national estimates, but Van der Leun 

(2003:: 15-16) estimated at least 40.000 illegal migrants residing in the four largest cities, of whom 

somee 18,000 in Amsterdam. Altogether, immigrants and their direct descendents make up roughly 

9%% of the population in the Netherlands (ibid: 12). 

144 Interestingly, between 1946 and 1962 a labour surplus led to the emigration of nearly half a million Dutch citizens to 
Canada,, the USA, Australia and New Zealand. This points to the development of a segmented labour market in the 
Netherlandss from the 1960s onward. 
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Summingg up, we can distinguish a brief period from the late 1950s to the mid-1960s of informal 

labourr migration from southern Europe, much of which may be characterised as transient, in that 

mostt of the labourers returned home after a brief period. A guestworker period (1964-1973) was 

followedd by family reunification from the mid-1970s to the mid-1990s. Postcolonial migration 

occurredd in several waves between 1945 and the late 1980s, with the largest single influx arriving in 

thee mid-1970s from Surinam. While the first waves of postwar immigrants (labour migrants from 

southernn Europe as well as the Dutch-Indonesians) are now considered as fully integrated into Dutch 

hostt society, the guestworker migrants and their families, the Surinamese migrants from the 1970s, 

andd various immigrants arriving in the past two decades from non-OECD countries around the 

world,, are considered "problematic" in the eyes of Dutch policymakers. 

2.55 Host-straneer relations and national immieration policies 
2.5.11 Postcolonial reception policies and the assumption of temporariness, 1950s-70s 

Thee Netherlands "emphatically did not consider itself to be an immigration country" in the 

postwarr period. Policies reflected the official view that the country was hosting "short-stay 

migrants",, whether post-colonial or guestworkers. At first, even the Dutch-Indonesian repatriates 

weree assumed to be temporary and "diligent efforts were made to find a final destination for them 

'elsewhere',, at least for some of them" (Lucassen and Penninx 1997: 142). This attempt was soon 

abandonedd and the government adopted a reception policy for this population that quickly developed 

intoo an intensive indoctrination of these immigrants into the host society's lifestyle, with social 

workerss instructing them in various aspects of Dutch middle-class norms, from housekeeping to 

childrearing.. The policy of forced integration, coordinated through the Ministry of Social Work, was 

reminiscentt of previous policy toward Dutch "unsocial families", as described above. Rath (1999: 

160)) notes that migrants housed in hostels rented at government expense "had particular difficulty in 

escapingg from" the well-meaning social workers. Later, permanent re-housing was arranged by 

allocatingg five percent of public housing to repatriates. "Social counselling and spiritual guidance" 

weree delegated to (mostly church-affiliated) civic organizations (Lucassen and Penninx 1979: 142). 

Nationall  policies in the 1950s, 1960s and 1970s toward Moluccans and later Surinamese and 

Antilleans,, refugees, and guestworkers were also based on assumptions of temporariness and were 

"mainlyy limited to reception and guidance in the welfare area, and to special measures to cope with 

anyy problems that might arise" (ibid: 143). According to Lucassen and Penninx (p. 143) this 

assumptionn led to a dual policy: 
forr as long as these migrants were to stay in the Netherlands some degree of adaptation and 
operationn in society was thought necessary. Fitting in "while retaining their own identity", as 
itt was called for a long time, was not, however, seen in terms of a prolonged or even 
permanentt stay, but was based on the assumption that they would return home. 

Nationall  policy toward the Moluccans was based on the expectation of their eventual return, an 

attitudee prevalent in government and the Moluccan community. Housed in special camps which were 

meantt to preserve their indigenous culture, the Moluccans were not allowed to work until 1954. A 

speciall  office was responsible for all their basic needs, from housing to food to pocket money. Later 
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thee Moluccans were dispersed through the country in specially built communities which prolongued 

theirr segregation. 

Thee results of this misguided policy served as a catalyst for change in national migrant policies, 

afterr frustrated Moluccan youth carried out a number of occupations and train hijackings to draw 

attentionn to the Moluccan problem. The government response was official recognition in 1978 of the 

permanencee of the Moluccan settlement. This was followed by two policy reports (1979 and 1983, 

below)) which first acknowledged the permanence of other minorities as well, including the labour 

migrantss and their families. 

2.5.22 Guestworker  policy, 1964-1973 

Thee Netherlands officially enacted a national guestworker policy in 1964, after having signed 

bilateriall  agreements with several countries in response to increased and unregulated labour 

immigrationn (Italy 1960, Spain 1961, Portugal and Turkey 1964, Greece 1966, Morocco 1969, 

Tunisiaa and Yugoslavia 1970). Taking over from Dutch companies that had directly recruited 

workerss abroad, the government signed bi-lateral agreements with sending countries that stipulated 

thee work hours, health insurance and housing to be provided by employers in the first year. 

Guestworkerss received temporary residence permits automatically renewable each year, and were 

allowedd to bring first-order family members. After five years they could apply for a permanent 

residencee permit. Nevertheless, for "[b]oth the Dutch government and ...the foreign workers 

involvedd this migration was seen as a temporary phenomenon" (Van Amersfoort and De Klerk 1984: 

201).. At first, the reception of guestworkers was left to the employers and civic organizations. In the 

early-1960ss the government assumed responsibility for the reception of guestworkers, following a 

violentt incident between local youth and foreign workers in the eastern region of Twente. However, 

labourr migrants were mostly spared the kind of intensive, paternalistic measures that were applied to 

thee Dutch-Indonesian and Moluccan immigrants. The assumption of guestworker temporariness 

meantt that "as yet there was no excessive pressure for their adjustment, and they had scope to 

developp their own communities" (Rath 1999: 161). 

2.5.33 Accepting permanence: Minoritie s Policy, 1980-1994 

Thee mid-1970s mark a sea-change in how immigrants were perceived in the Netherlands, from a 

temporaryy to a permanent problem that must be dealt with. The Moluccan hijackings served as a 

wake-upp call to Dutch society that it had a "minority problem." By the late 1970s it was realised that 

thee Netherlands had a permanent ethnic minority (Lucassen and Penninx 1997: 147). At this point it 

alsoo became clear that the labour migrant population was settling permanently, since the 1973 ban on 

guestworkerr recruitment had only increased family reunification. 

Thee realisation of permanence was accompanied by a rise in anti-immigrant feeling in the 

Netherlands.. However, official policy toward migrants adopted at the end of the 1970s did not reflect 

thesee xenophobic reactions in society and the "undercurrent of racism was long ignored by 

officialdom"" (Van der Horst 2001: 301). Instead, national policy was grounded on promoting the 

Netherlandss as a multicultural society, i.e. espousing tolerance of Otherness. This policy response 

wass first formulated in the 1979 "Ethnic minorities report" which redefined "guestworkers" as 
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permanentt "ethnic minorities" and proposed group-targeted policies for them as well as for the other 

"ethnicc minorities" (Penninx 1979: xi). 

Thesee policies were formulated in 1981 and formally adopted in 1983 as the national "Minorities 

Policy""  (Minderhedenbeleid).15 The new policy was aimed at specific population groups, thus 

creatingg an official classification system of Strangers that was both ethnic-based and policy-oriented. 

Thee "minority target groups" whose disadvantaged position should be corrected through public 

policyy included Moluccans, Surinamese, Antilleans, refugees, gypsies, caravan dwellers and labour 

migrantss from eight recruitment countries. Immigrant groups that were not considered socially 

disadvantagedd (Indonesians, Chinese, EU nationals, etc.) were classified within the broader category 

off  "allochtones", a technical term used to distinguish them from ethnic Dutch "autochtones". 

Inn 1993 this classification was adjusted, resulting in the following categories: Surinamese; 

Antilleans;; Turks; Moroccans; South Europeans; Other non-industrialised; Other industrialised; 

Dutch.. The first six groups {i.e. migrants from poor countries) fall under the official rubric of "ethnic 

minorities".166 At this point, the distinction between Strangers of post-colonial Surinamese and 

guestworker-originn largely disappeared within the label of "ethnic minorities", while the repatriate 

migrantss of Dutch-Indonesian origin disappeared as a category of Strangers in Dutch society. 

Thee Minorities Policy proclaims the Netherlands as a multi-ethnic society, while recognising the 

sociall  and economic problems facing its "ethnic minorities". The policy aims to create a tolerant 

societyy into which ethnic minorities can integrate while retaining their own cultural and ethnic 

distinctiveness.. Public policy should aim to maintain and support this distinctiveness. The second 

policyy goal is to eliminate the existing shortfalls of the ethnic minorities particularly in housing, 

educationn and the labour market. The Minorities Policy reflected the pro-active welfare policy then 

prevalentt in the Netherlands: during the 1980s its annual budget rose to over 800 million guilders 

(Lucassenn and Penninx 1997: 151). 

Inn terms of host-stranger relations, the Minorities Policy reflected a Pluralist attitude to migrant 

integration.. It encouraged minorities to establish their own associations, which were seen as crucial 

too the "maintenance and development of their own culture and identity" (ibid.). This was to be 

achievedd primarily through national and local government support of ethnic-based organisations. In 

thee Juridical-political domain, naturalisation procedures were eased, allowing dual citizenship, local 

votingg rights were extended to all foreign residents with over three years' residency, and local 

authoritiess were encouraged to establish migrant advisory councils. In the Cultural-religious domain, 

aa national education programme (OETC) was set up to support mother-tongue classes in schools, and 

variouss regulations were put in place to remove obstacles on minority religious practices: legalising 

hallalhallal butchers, giving equal status to the Muslim call to prayer as to the ringing of church bells, etc. 

155 Concept Minorities Policy Memorandum. 1981; Minorities Memorandum (Minderhedennota). 1983. 
166 The new definition is based on the native country of the individual as well as of each parent. Countries are classified 
accordingg to three categories: Netherlands (A), Other Rich Countries (A2) and Other Countries (B). Individuals from B 
countriess are considered as a potential target population for policy, of which the so-called Bl are the actual target groups. 
(Musterdd et al. 1998) 
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Untill  1984, subsidies could also be granted to mosques as to churches and synagogues. Public 

supportt was extended to denominational institutions such as Muslim or Hindu primary schools and 

ethnic-basedd local radio stations were set up and subsidised (ibid: 158-9). Many of these measures 

weree possible due to the institutional pillarisation system which recognised not only the cultural and 

religiouss rights of separate communities, but also the duty of government to support them. In 

legitimisingg group-specific (categorical) measures, the Minorities Policy simply extended this system 

too the new minorities. 

Thee second aim of the Minorities Policy, combating social and economic disadvantage, was to be 

putt into effect largely within general government policy in housing, education and employment. In 

housing,, differentiation by housing agencies between Dutch and non-Dutch applicants was 

forbidden.. In education, a system of extra government funding to schools based on the number of 

ethnicc minority pupils was introduced. Support was extended for extra teaching of the Dutch 

languagee and the OETC programme (above) was set up. Anti-discrimination measures were 

introducedd in labour hiring practices, and in 1993 an affirmative action law was passed, although the 

latterr measures proved to be largely ineffective (ibid: 152-3). 

2.5.44 Reaction to Minoritie s Policy, 1994 - present 
Anti-immigrantt mobilisation began in the 1980s with the extreme-right Centrumpartij, but 

remainedd marginal in Dutch politics until the 1990s. In 1990, only eleven extreme-right candidates 

gainedd seats in local councils throughout the Netherlands; in 1994 there were 87 councillors. During 

thatt decade a debate began to emerge on the nature of host-stranger relations in the Netherlands, 

focusingg particularly on the perceived separatism of the Muslim minorities.17 Increasingly, the media 

raisedd and linked social problems such as crime with immigration and ethnic minorities. As 

migrants/minoritiess were increasingly linked to feelings of insecurity in the host society, second-

generationn Moroccan youth were singled out as the embodiment of the threatening Other. On the 

nationall  level. Frits Bolkestein (then parliamentary leader of the centre-right W D party) exploited 

xenophobicc sentiments, claiming that government policy was too soft on immigrants (Van der Horst 

2001:: 308-9; Mamadouh 2002: 11). 

Anti-immigrant,, and particularly anti-Muslim feelings were fed by a series of external events 

beginningg with the 1990 Gulf War and culminating in the attacks of 9/11 (2001). Public awareness 

regardingg illegal immigration in the Netherlands arose following the 1992 crash of a plane into a 

housingg block filled with undocumented migrants.18 However, a consensus between Left and Right 

inn Dutch politics prevented xenophobic sentiments from surfacing (Bolkestein was successfully 

marginalised),, until they found their political expression in the movement mobilised by Pirn Fortuyn 

inn 2001-2. Fortuyn did not run on an anti-migrant platform per se, rather he expressed popular views 

regardingg "the 'failure of the multicultural society'" (Mamadouh 2002: 12). 

177 For one climax of this debate in the media, cf. Scheffer 2000. "Het multiculturele drama". 
Seee Box 9.1, below. After an initial wave of sympathy, this incident fanned anti-immigrant sentiment, as many 

undocumentedd migrants were seen to exploit a one-time offer made by the authorities to legalise illegal aliens who had 
beenn living near the crash site (Van der Horst 2001: 305-6). 
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Thee charismatic Fortuyn was able to exploit a general public malaise with the political 

establishmentt and the rise in anti-immigrant feelings, to succeed where Bolkestein had failed. The 

Listt Pirn Fortuyn (LPF) first gained a spectacular victory in the Rotterdam local elections (March 

2002),, and then at the national level right after his assassination (May 2002) (below). Fortuyn 

reframedd the debate on host-stranger relations in the Netherlands, from ethnic to religious/cultural 

termss (Mamadouh 2002: 12). Islam was depicted as the religious, intolerant Other threatening 

secularr Dutch liberalism and tolerance. This opened the door to a vociferous, no-holds-barred public 

debatee on immigration and integration in the Netherlands that continues today. 

Inn this context, migrant policies came under increasing criticism. The increasingly diverse 

backgroundd of immigration to the Netherlands made multicultural policies appear dangerously naive. 

Inn the late 1980s the Minorities Policy came to be seen not only as inefficient (despite massive 

spending,, minority shortfalls in labour and education had not been significantly diminished), but also 

ass overly sensitive to the specific needs of cultural minorities.19 The result was a policy shift from the 

mid-1990s,, away from ethnically targeted policies and toward a more universalist approach. In 1994 

thee government issued new guidelines incorporating most of the specific measures aimed at 

combatingg ethnic minority arrears into general social policies.20 This was accompanied by more 

restrictivee welfare measures and the devolution of powers from the national government to local 

authorities.. In 1998 the ministerial responsibility for ethnic minorities issues was combined with that 

off  national urban policy, in one ministerial portfolio (Big Cities Policy, below). 

Thee new government stand shifted funding from measures supporting minority cultures to more 

Assimilationist-typee programmes. Minority-specific measures were criticised for stigmatising their 

targett groups (as passive beneficiaries of the welfare state) and as blocking, rather than promoting, 

thee integration of ethnic minorities. Finally, in a clear reaction to the perceived failure of the 

Minoritiess Policy in terms of cultural integration, a "Newcomers Policy" was initiated to better 

integratee newcomers into Dutch society. The principal instrument for this policy change was the 

19988 "Newcomers Civic Integration Law" which made Dutch-language and civic indoctrination 

coursess compulsory for all non-EU immigrants (see section 5 below). 

ww The shift in host-stranger relations in the 1990s was also tied to a debate over reform of the Dutch welfare state that 
wass indirectly connected to the issue of integration. Briefly, it was seen that ethnic minorities originating from the 
guestworkerr years had not taken part in the restructuring of the Dutch economy: while unemployment among Dutch 
workerss fell, it remained stubbornly high among the Turks and Moroccans. This too added to the perceived crisis in the 
Dutchh Pluralist-style integration model (interview P. Terhorst). 
200 The shift was expressed in two policy reports. The 1993 Minorities Report (Rapportage Minderheden 1993) 
abandonedd the starting point of general policy, and the 1994 Ethnic Minorities Integration Policy Memorandum 
(Contourennota(Contourennota integratiebeleid etnische minderheden} emphasised integration and citizenship over cultural specificity. 
recommendingg a universalist policy approach (Musterd et al. 1998: 34). 
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3.. The local context 

3.11 Brief history of immigration to Amsterdam 

Inn this city there is nobody who does not trade in something...Everyone is so preoccupied by 
hiss own profit that I could live here for alt my life without ever being noticed by anyone. 

(R.. Descartes, newcomer to Amsterdam ca. 1635, cited in Mak 1999: 100). 

Amsterdamm has experienced substantial immigration for over 400 years, attracting and profiting 

fromm an influx of people fleeing religious persecution, political instability or poverty. During the 

city'ss Golden Age (1600 - 1650), merchants from Antwerp, Portuguese Jews. Scandinavians and 

Germanss tripled the city's population from 50,000 to 150.000. By the mid-17lh century Amsterdam 

wass a veritable "city of outsiders", with over half its population bom elsewhere (Mak 1999: 100). 

Newcomerss were tolerated and even welcomed, as long as they were seen as contributing to the city's 

economicc growth. This modern attitude toward strangers was striking in a Europe characterised by 

deepp religious divisions. 

Inn the 20th century, immigration to Amsterdam has reflected immigration cycles to the 

Netherlandss (above), with some local variations. Amsterdam was initially less affected by 

guestt worker migration because of the city's relatively small industrial base. In the late 1960s there 

weree possibly 2000 Italian and Spanish labourers residing in Amsterdam. By 1973 there were some 

90000 Turks and Moroccans legally resident in the city, or just over \?c of the population (the number 

off  undocumented labour migrants is unknown). After the government ban on further recruitment in 

19733 the Turkish and Moroccan population in Amsterdam rose sharply through family reunification. 

Byy 1978 it approached 25,000 documented residents or nearly 3.5% of the city population and signs 

off  permanent settlement became increasingly apparent (Penninx 1979: 104-7). In 1975 the largest 

singlee increase occurred when 10,000 Surinamese settled in the city, many of them in the Bijlmer 

areaa (see below). Altogether, Amsterdam's immigrant/minority population more than doubled 

betweenn 1961 and 1981 (Figure 9.1). 
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Figur ee 9.1 Population of Amsterdam and "ethnic minorities", 1947-2003 
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"Ethnicc minorities": between 1947 - 1979 no data are available; in 1975 there were an estimated 
38,0000 "ethnic minorities" (Wintershoven 2001: 106); from 1979 "ethnic minorities" is defined by 
familyy head belonging to specified countries; from 1992 it includes all residents born in or with at 
leastt one parent from Category B countries (Surinam, Antilles, Turkey, Morocco, South Europe, 
Otherr non-industiralised countries). 

Source::  O+S 2003; Wintershoven 2001, Demografisch eeuwboek Amsterdam, Ontwikkelingen 
tussentussen 1900-2000, DRO Amsterdam. 

Inn the 1980s-90s, asylum seekers and refugees became a significant element in Amsterdam's 

migrantt population, along with economically-motivated migrants from around the world. As in other 

citiess experiencing the "new migration" of the past two decades (Koser and Lutz 1998), immigrants 

noww come from across the globe: the largest groups from non-OECD countries came from Ghana. 

Indonesia,, Pakistan, Egypt, India, China. Iraq and Iran, respectively. Residents from OECD countries 

alonee account for 9.6% of the city's population, reflecting Amsterdam's role as a "world city" 

(Nijmann 2000). Altogether, the 1980s were marked by an annual increase of 1% in the share of non-

nativee residents. This levelled off during the 1990s but in the same decade some 30,000 native Dutch 

leftt the city. As a result, Amsterdam now has one of the highest proportions of migrant-origin 

populationss in Europe, accounting for 46.3% of the city population (Kraal 2001, O+S 2002). 
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3.22 Characterising Amsterdam's mi gran t7minori ties population 

Ethnicc composition and demographic characteristics 
Amsterdam'ss registered non-Dutch-origin population totals 347,634 (in a city of just over 

735,000).. Of these, eight out often came from non-industrialized countries (277,000 residents, or 

36.7%% of the city population). Among the "ethnic minorities"21, Surinamese and Antilleans make up 

thee largest group (84,000, or 11.4% of the city population), followed by Moroccans (59,000), Turks 

(36.000)) and South Europeans (17.000). Migrants from additional non-OECD countries total another 

80,0000 residents. An additional 71,000 come from OECD countries, the largest group being Germans 

(O+SS 2002) (Figures 9.2, 9.3). Ethnic minorities already constitute a large majority of the 

Amsterdammerss below the age of 20. When including immigrants from developed countries, it 

becomess clear that sometime in the next decade Dutch-origin residents will become a minority 

(albeitt the largest) in Amsterdam. The following characteristics refer to "ethnic minorities" who are 

thee focus of this work (hereafter: 'minorities' or 'migrants') and exclude immigrants from developed 

countries. . 

Thee migrant/minority population in Amsterdam presents a clear picture of permanence: 36% are 

second-generationn (born in the Netherlands with at least one immigrant parent); over 44% of the 

first-generationn migrants have resided in the Netherlands for more than 15 years; 7.5% of 

Amsterdam'ss elderly population (65 and over) are now of ethnic minority origin. Demographic data 

showw increasing similarities with the indigenous population in terms of gender ratio, declining 

fertilityy rates and smaller households. A large majority (87%) of second-generation Amsterdammers 

aree below 25 years of age, meaning they are either in the school system or entering the labour market 

(Feijterr et al. 2001). Much of migrant policy at the national as well as the local level is directed at 

thiss age cohort. 

Ass noted above (section 2.5.3), "ethnic minorities" refers to the official category of targeted ethnic minority groups and 
thuss excludes minorities originating from Indonesia and OECD countries. The ten largest ethnic groups in Amsterdam 
are:: Surinam (72,000). Morocco (59.000), Turkey (36.000). former Dutch East Indies (21,000), Germany (17,000), 
Antilless and Aruba (12,000). Ghana (10.000). Great Britain (8,000). Indonesia (6.000) and former Yugoslavia (5,000) 
(O+SS Jaarboek 2002). 

218 8 



Figur ee 9.2 Migrant/minority population in Amsterdam, by country of origin 
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Figur ee 9.3 Migrant/minority population in Amsterdam, by country of origin 
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Socio-economicc indicators 

Inn terms of educational levels and labour market position, the "ethnic minorities" are clearly 

behindd the overall Amsterdam average." Nationwide, close to 90% of minority parents are either 

loww schooled or unschooled. This places second-generation pupils at a disadvantage, with Turkish 

andd Moroccan children farthest behind.23 Dutch secondary schools separate children into vocational 

andd higher-education tracks, with minority children highly overrepresented in the vocational track.24 

Ass a result, while half of the Dutch reach some form of higher education, the rates are much lower 

forr Moroccan (4%), Turkish (99c) and Surinamese youth (19%). In addition, minority youth suffer a 

higherr drop-out rate. Over the last twenty years, however, research is showing "a generational shift 

forr the better, as well as an increased differentiation between more or less successful minority 

groups,, and between more or less successful youngsters within the same minority group" (Phalet 

2001:: 4-5). Within Amsterdam's school system, existing research shows that while second-

generationn children are narrowing the gap, shortfalls still exist (Musterd 2002a: 6). 

AA significant gap between migrants and native Dutch also exists in the labour market. 

Guestworkerr migrants were hit especially hard by the first and second oil crises and the recessions 

thatt followed (mid-1970s, early 1980s), which led to massive layoffs in the traditional industries 

suchh as shipping and automobiles.2^ With their low educational levels and less-than-fluent Dutch, 

labourr migrants were left behind in the economic restructuring of the 1980s-1990s, resulting in 

structurall  unemployment especially among first-generation immigrants (Burgers and Musterd 2002). 

Inn Amsterdam, economic polarisation between native and migrant-origin residents has been 

particularlyy strong as the city moved from an industrial to a services-based economy. Between 1991 

andd 1998 the unemployment rate of Amsterdam's native Dutch residents fell from 12% to 5%, while 

thee unemployment rate for Turkish, Moroccan and Surinamese residents in 1998 was respectively 

21%,, 17% and 9% (down from 1991 unemployment rates of 30%, 30% and 25%, respectively). 

Lowerr participation rates in the labour market among women of immigrant origin are also strongly 

felt,, especially among Moroccans and Turks (ibid). Relatively high unemployment also characterises 

thee second generation, with unemployment among ethnic youth three times higher than their Dutch 

agee cohorts. 

Thee effects of economic restructuring on the migrant population are mitigated by the extensive 

Dutchh welfare regime (Musterd 2002b). This means that despite high levels of unemployment among 

minoritiess only "very few small pockets of poverty" could be found in Amsterdam (ibid: 6). Another 

responsee to the weakening position of migrants on the labour market has been a rise in ethnic 

entrepreneurshipp over the last two decades (Kloosterman and Van der Leun 1999, Rath 2000). In 

""  However, the official definition of "ethnic minorities" includes social disadvantage as a built-in criterion, creating a 
problemm of circularity (Phalet 2001:4). 

Inn the mid-1990s, for example, only 297c of Surinamese had secondary education, compared to almost half of the 
nativee Dutch population (Musterd 2002a: 6) 
2A2A 33% for Moroccans. 29% for Turks. \1% for Surinamese, compared with only 9% of Dutch children (Phalet 2001: 4). 
^^ Restructuring resulted in a loss of some 60,000 jobs in industry in the Amsterdam area between 1970 and 1995 (a 
decreasee of 40%) while the number of jobs in the secondary and tertiary sectors rose sharply (Kraal 2001: 20), 
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1994,, migrants were responsible for nearly a quarter of all new businesses in Amsterdam." Public 

sectorr jobs provide another channel of employment for migrants in Amsterdam, primarily for 

Surinamesee (Rath 2000: 35). 

Geographicc distributio n 

Comparedd to other European cities. Amsterdam has a moderate level of segregation (Musterd et 

al.. 1998). Nevertheless, there is an uneven distribution of different ethnic groups across the sixteen 

cityy districts (Maps 9.1, 9.2a-b)27. The higher proportion of ethnic minority residents is found in 

severall  western districts and in east Amsterdam (48-56%), while the four city districts with the 

lowestt proportion of minorities (17-25%) are found in central and south-western Amsterdam. The 

south-easternn district of Bijlmermeer contains the highest proportion of ethnic minority residents, 

withh 61.6% (O+S 2000). 

Mapp 9.1 Amsterdam, city districts 

Bron:: O+S 
Peildatum:: jaar 
Publicatie:: Kerncijfers Amsterdam 2003 

Source:: O+S 2003 (Research and Statistics Bureau, Municipality of Amsterdam). 

266 However, there is considerable variety among different ethnic groups, with Turks, Italians and smaller ethnic groups 
suchh as Chinese and Egyptians overrepresented. while Surinamese, Moroccans and others are underrepresented. cf. 
(Kloostermann and Van der Leun 1999, Rath 2000). 
277 Amsterdam is divided into 16 districts. Statistical subdivisions (buurtcombinaties) are here translated as quarters. 
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Mapp 9.2a Distribution of total migrant/minority population in Amsterdam 
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"%% of foreigners" refers to the percentage of migrant/minority residents of non-Dutch origin 
(firstt and second generation), including Dutch citizens, in total population, per sub-district. 

(Numberss in parentheses refer to the total number of sub-districts in each percentile) 

Mapp 9.2b Distribution of "ethnic minority" population in Amsterdam 

"%% of ethnic minorities" refers to the targeted "ethnic minority" categories: Surinamese, 
Antilleans,, Turks, Moroccans, South Europeans and Other Non-industrialised Countries 
(excludess minorities from industrialised countries and from the former Dutch East Indies). 

Source:: O+S 2003 (Research and Statistics Bureau. Municipality of Amsterdam). 
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Thee current pattern of distribution reflects different processes of migrant settlement and 

residentiall  choices over the past decades (Van Amersfoort and De Klerk 1984). The Turkish and 

Moroccann labour migrants who arrived in the 1960s were concentrated in the city centre where 

hostelss and cheap flats were available. In 1973 the majority still resided in the city centre and parts o 

itss 19'h century inner belt. By 1983, following family reunification, much of this population had 

movedd to social housing in the outer neighbourhoods, as this housing stock became available due to 

suburbanisationn and local housing policy (Map 9.3). 

Mapp 9.3 Residential patterns of Turks and Moroccans, 1973-1998 
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Source:: Musterd and Deurloo 2002, p. 493, Figure 2. 
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Thee Surinamese pattern of settlement was somewhat different, as the Surinamese immigration of 

thee mid-1970s coincided with the newly constructed housing estates of the Bijlmer, where many 

havee remained until now (see Box 9.2). The residential pattern of the remaining Surinamese 

populationn in Amsterdam "shows a rough resemblance to that of the other immigrant groups, though 

concentrationss tend to be much less pronounced" (ibid: 212). 

Boxx 9.2 The Bijlmer: Amsterdam's ethnic district 

Thee Bijlmermeer or Zuidoost (Southeast) district is physically separated from the rest of the 
city.. In the late 1960s "the Bijlmer" was planned and constructed as a massive housing 
projectt according to modernist principles, with spacious apartments in high-rise tower blocks 
surroundedd by green areas. This did not attract the Dutch families for whom it was designed 
andd thousands of flats remained empty. 

Whenn the first wave of Surinamese immigrants arrived in 1974-75 they quickly settled in 
thiss area, leading to further out-migration of Dutch residents. The second migrant wave from 
Surinamm (1979) turned the Bijlmer into "Surinam's second largest city". Altogether over 
30,0000 Surinamese and Antilleans reside in this district, by far the dominant ethnic group of 
anyy area in Amsterdam. 

Inn the 1980s-9Os the construction of low-rise and single-family houses in the newest 
neighbourhoodss of the district have attracted Dutch and Surinamese residents, lowering the 
proportionn of Surinamese in the older parts of the Bijlmer. Here newer immigrants, mostly 
fromm Africa, have settled. The Bijlmer suffers from a concentration of social problems, high 
unemploymentt and crime rates, as well as serving as a starting point for many migrant 
businessess and a focus of Caribbean and African cultural life in the city. 

Thee 1992 crash of a cargo plane into one of the Bijlmer apartment blocks, in which 40 
peoplee died, revealed that hundreds of the district's residents were undocumented 
immigrants.. Bijlmer became (and remains) a symbol of immigration in the Netherlands, and 
thee issue of illegal immigrants has since remained on the political agenda. 

Thee creation of the Bijlmer bears resemblance to the development of Paris' "Chinatown" in 
thee Triangle de Choisy (13l h district). There, too, a wave of immigrants from Asia turned an 
unattractivee 1960s high-rise residential project (Olympiades) intended for middle-class 
Parisianss into a thriving ethnic enclave. The main difference is that the Olympiades is 
locatedd well inside Paris, while the Bijlmer's geographical isolation, together with its socio-
economicc problems, make it more similar to Paris's suburban housing estates. In many ways 
thee Bijlmer, like Paris's suburban housing estates (HLMs), is located "outside the city walls". 

Sources:: Van der Horst 2001; Pincon 2001. 

Overr the past twenty years the rather uneven dispersal of the migrant population from central 

Amsterdamm to the outer neighbourhoods has continued, resulting in what Musterd and Deurloo 

(2002)) identified as "clusters" of Moroccan and Turkish concentrations in the western and eastern 

neighbourhoods,, and of Surinamese in the south-east (Bijlmermeer). However, even in these 

concentrationss the segregation levels are not very high, and they conclude (p. 502) that the three 

largestt minority groups in the city (Surinamese, Turks and Moroccans) are "certainly not establishing 
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ethnicc ghettos".28 Altogether, segregation levels have remained relatively stable, although there has 

beenn some increase in the 1990s. 

Thee absence of strongly ethnically-segregated neighbourhoods in Amsterdam has to do with the 

patternn of housing created by local urban policy. In the 19lh century, when future patterns of 

segregationn were being set by Haussmannian-style renovation policies in Paris and other cities, 

Amsterdamm "failed" to carry out similar massive renovation of its historic areas, for a variety of 

reasonss (cf. Wagenaar 1993, 2001). From the early 20lh century onwards and at least until recently, 

thee city council pursued a consistent policy of public housing construction across all parts of the city. 

Thiss has resulted in relatively low levels of residential segregation despite the widening economic 

gapp between Dutch-origin and (certain) ethnic minority residents. Indeed, this housing policy 

(combinedd with more general suburbanisation trends) has meant that the main fault-lines of 

residentiall  segregation in Amsterdam, based on housing types, are between families with children 

(Dutchh and minority-origin) and non-family households (Van Amersfoort and De Klerk 1984: 220). 

Thee overall division of residential patterns in the city into roughly three groups - minority family 

householdss / Dutch family households and non-family (largely Dutch) households also explains the 

phenomenonn of "Black and White" schools, described below (Clark et al 1992; interview De Klerk). 

3.33 Political and institutional context 

City-Statee relations 

Thee Netherlands have been described as a decentralized unitary state, with central government 

veryy active and influential in its legislative capacity but leaving broad powers of implementation to 

locall  authorities (Barlow 2000: 10). In practice, a high degree of centralisation is combined with a 

Dutchh tradition of co-governance and consensus.29 This leaves local authorities with some autonomy 

inn terms of how they spend the considerable sums of government funding they receive (Amsterdam 

iss on the whole less dependent than smaller authorities). Some 90% of local authority budgets come 

fromm the national government, of which about a third are unspecified grants open to local discretion. 

Thee system of calculating the amount the State allocates to each municipality includes the city's 

"ethnicc minorities" population, however, each local authority spends this money as it sees fit 

(Musterdd et al. 1998: 32-34). 

Ann example is provided by the institution of crown-appointed mayors. This appears to be a more 

centralizedd and less democratic system than locally elected mayors, but in practice the mayor is 

288 Musterd and Deurloo (2002) measured spatial segregation in Amsterdam by ethnic groups in small areal units and 
foundd that Turks and Moroccans were most segregated from the remaining population, followed closely by Surinamese 
andd Antilleans. Nevertheless, the percentage of Moroccans and Turks in "their" clusters was only 29 and 21 percent of 
eachh area's population, respectively, and two-thirds of the Turkish and Moroccan residents in Amsterdam live outside 
thesee clusters. The Surinamese clusters are all located in Bijlmer as a result of their settlement there in the 1970s. 
Surinamesee clusters are more dominated by Surinamese (39%). but only \2% of the total Surinamese population lives in 
thesee clusters. 
299 Co-governance refers to the way in which the national, provincial and municipal levels function in a highly 
interdependentt system of decision-making. Although formally hierarchical, this depends on reaching a consensus at all 
levelss on most decisions (Barlow 2000). 
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decidedd upon by the ruling government parties in consultation with their local representatives, so that 

ann unpopular candidate wil l not be imposed on a city. Appointed mayors more often serve as 

arbitratorss in the local political scene, avoiding the phenomenon of centralized mayoral 

policymakingg that characterises the other cities in this comparison. 

Thee Dutch system of co-governance means that government policy may often be the outcome of 

locall  initiatives that were then adopted at the national level (after consultation between all the key 

actors).. An example of this is the Newcomers Policy described below. 

Politicss and policymaking in Amsterdam 

Thee political and institutional context in Amsterdam is characterised by council-led rather than 

mayorall  policymaking, a very left-wing political scene and a consensus-style of governance. The 

liberall  political scene explains in part Amsterdam's overtly multicultural, pro-immigrant local 

policiess over the past 25 years which are remarkable even by Dutch standards. The consensus style 

off  decision-making explains in part the absence of any significant or extreme opposition to these 

policies.. While the city of Amsterdam has an image of looseness bordering on a kind of "controlled 

chaos",, this is largely a stereotype left over from the 1960s-1970s, an era of loose municipal control 

inn many policy areas.30 Since then the municipality has steadily tightened its control over local 

affairss and policymaking has become increasingly technocratic. In the past decade this has been 

allayedd by the devolution of much policymaking from the municipal to the city district level. 

Council-ledd policy-making. Amsterdam is governed by a Gemeente raad (City Council) of 45 

members,, and a College (the Council's executive, consisting of the mayor and eight aldermen who 

aree appointed by the coalition parties).31 The mayor chairs both City Council and College, but can 

onlyy vote in the College. Overall municipal policy is made by City Council, with councillors 

involvedd in more specific policymaking through "advisory committees" which meet regularly, 

chairedd by the alderman responsible for each topic. Ongoing policy decisions and coordination 

occurss in the College, which is also responsible for implementing government policies at the local 

level.. The mayor is responsible for public order and heads the municipal police, as well as holding 

generall  portfolios such as Personnel and External Relations. Municipal elections are held every four 

years,, while the mayor is appointed for a period of six years that can be renewed by the government. 

Left-wingg politics. Historically, Amsterdam's party lists have been more left-wing than their 

nationall  counterparts, and the city's appointed mayor has always come from Labour (Partij van de 

Arbeid-- closer to continental social-democrat parties than to the English Labour party). City council 

hass long been dominated by the PvdA which formed broad coalitions that left out the extreme Left 

andd extreme Right. Until the mid-1990s there was no Extreme Right presence in city council; 

currentlyy it has 1-2 seats in city council.32 The present city council (2002-06), headed by the PvdA in 

Inn 1968, after repeated clashes between the police and radicals, the mayor was replaced as Amsterdam appeared 
increasinglyincreasingly ungovernable. 
111 Until recently the aldermen were also city councillors, but since the last elections (March 2002) the two roles are 
separate,, so that aldermen (chosen from the party list) do not sit as councillors. 
""  Leefbaar Amsterdam ("Quality of Life Amsterdam") is a breakaway list from the national Leefbaar party (in which 

Pirnn Fortuyn originally began), but Leefbaar Amsterdam is more extreme in its racist and anti-immigrant stand. 
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coalitionn with the Conservative Liberal ( W D) and Christian Democrats (CDA), presents a stark 

contrastt to the swing to the right that took place in Dutch politics in 2002. In Amsterdam, the PvdA 

retainedd its 15 seats on the council and there was littl e change in the other parties. Amsterdam voters 

followedd the siren call of anti-immigrant politicians in the national elections but not in the municipal 

elections,, where Fortuyn's LPF did not run. 

Anotherr characteristic of the local political context is that all the major lists in Amsterdam 

containn minority-origin representatives (Berger et al. 2001: 39-40). In 1985 local voting rights were 

extendedd in the Netherlands to non-citizen residents. Since then the number of ethnic-origin 

councillorss in Amsterdam has steadily increased (from three in 1986 to eleven in 1998).35 However, 

theree is only one aldermen of ethnic minority origin. The role of ethnic-origin councillors is unclear. 

Onn one hand they are clearly recruited to local party lists as ethnic representatives (whether this is a 

cynicall  attempt to draw the "ethnic vote" or a sincere belief in the need for minority representation 

dependss on one's point of view). Yet, once elected they are not supposed to behave as sectarian 

representatives,, as this would smack of clientelism (Heelsum 2002). 

Amsterdam'ss governance style follows the Dutch style of consensus-building. Numerous 

advisoryy committees and other means of participation throughout the long (often laborious) decision-

makingg process allow the co-optation of outside elements into the system. During the 1960s-70s this 

stylee of governance functioned primarily to co-opt opposition from the Left, e.g. the Provo and 

squatterr movements, whose middle-aged representatives now sit in the council and municipal 

bureaucracy.. In the 1980s-90s co-optation worked to diffuse potential right-wing opposition to local 

policies.. Mechanisms of cooptation such as advisory councils, open hearings, etc. have also diffused 

anyy potential open confrontation with ethnic minority groups. Finally, the generous allocation of 

moneyy has often been used to acquiesce opposition, as in the case of the Moluccans (see below). 

Sincee the 1970s, Amsterdam's local decision-making process "takes place in an open-government 

style""  (Kraal and Zorlu 1998: 26). Council debates are broadcast live on local cable radio, public 

hearingss are often held before important decisions, preparatory committee meetings are open to the 

public.366 However, some feel that the various participatory mechanisms are primarily a way of letting 

offf  steam and gaining legitimacy for policies that are ultimately made by municipal politicians and 

technocratss (cf. Pirschner 2002: 102; interviews E. Adusei, A. Menebhi). 

Inn 1990 local policymaking was decentralised, with considerable decision-making and resources 

transferredd from City Hall to the city District Councils (stadsdeelmaden). District councils (currently 

""  Following the assassination of Pirn Fortuyn (just before the 2002 elections) there was a sharp fall of the PvdA and 
WD.. This led to formation of the first Centre-Right government in the Netherlands (WD and Pim Fortuyn List), which 
collapsedd in October 2002. The January 2003 elections restored the strength of the mainstream parties, while the LPF 
onlyy got seven seats. At the time of writing a new government coalition is being negotiated. 
MM Fortuyn distanced himself from the extreme anti-immigrant platform of Leefbaar Amsterdam and did not field any 
candidatess in the Amsterdam municipal elections. 
?sThiss reflects the actual proportion of the ethnic groups represented by the councillors (Surinamese, Moroccans. Turks 
andd Ghanaians, accounting together for some 22% of the population), but under-represents the overall ethnic minority 
populationn by 2-3 seats. 

Thiss transparency is meant to be symbolised in the architecture of the Municipality building (see Box 5.1. Chapter 5). 
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fourteenn in all) are elected during municipal elections, with each council then electing the district 

mayor.. Here too there is a considerable representation of ethnic-origin councillors: 52 ethnic-origin 

districtt councillors were elected in the 1994 elections. District councils are now responsible for many 

issuee areas including education, culture, housing and public facilities. The municipality remains in 

chargee of police and health care, major infrastructure and housing to some extent, as well as long-

termm strategic policy. This means that after 1990 much of 'local migrant policy' in Amsterdam has 

beenn made at the district level. Decentralisation has considerably diminished the effectiveness of 

Cityy Hall's official minorities policy, as the different districts vary in their policies toward migrants 

(Wolfff  1999). 

4.. Migrant policies in Amsterdam 

Thiss section describes local policies toward migrants in Amsterdam from the early 1960s to 

2002.. Subsections 4.1 - 4.5 below correspond to the phases in Amsterdam's policy reaction to 

immigration.. Each phase is subdivided according to the main policy domains/areas that expressed 

migrantt policy in that period. 

4.11 Non-policv. late 1950s-earlv-1960s 

Ass noted above, labour immigration in the postwar period began with small numbers of workers 

fromm Italy and later Spain, recruited by employers in heavy industries or arriving on their own during 

thee late 1950s. By the early 1960s there were several hundreds or possibly a thousand workers from 

southernn Europe in Amsterdam, lodging in cheap accommodations mostly in the city centre. Most of 

thesee "gastarbeiders" returned home after several years, but some remained, eventually gaining 

permanentt resident status. According to the pillarised system at that time the needs of these 

newcomerss were the responsibility of employers as well as local churches and other institutions in 

thee "Catholic pillar". The municipality of Amsterdam was probably aware of their presence but there 

weree no local policies regarding this population. This period, can be identified as Transient' in terms 

off  the migration phase as as well as the local (non-)policy reaction. 

4.22 Guestworker policies, mid-1960s to mid-1970s 

Thee shift to a Guestworker phase of migration occurred in the mid-1960s with the 

implementationn of a national guestworker policy (see above). In Amsterdam this change was felt in 

thee quantity and composition of the migrant population. The number of foreign workers in the city 

greww from hundreds to thousands and migrants from Turkey and North Africa soon outnumbered 

thosee from southern Europe. Despite signs of settlement from the early 1970s (such as family 

reunification),, the local policy reaction in Amsterdam during this period was based on the 

assumptionn that the workers would reside in the city for a limited number of years before returning to 

theirr home countries. As noted above, the "myth of return" was shared by the government and most 

177 In 1998 several districts were combined, making thirteen alogether. In 2002 the city centre (Binnenstad), until then 
underr direct responsibility of city council, became the city's fourteenth district council (two others are unpopulated) 
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off  the labour migrants until at least the mid-1970s. This Guestworker attitude was expressed 

primarilyy in local housing policy as described below. 

Housingg policy 

Thee primary problem in Amsterdam was lodging: from the end of the war until the mid-1960s the 

cityy suffered a severe housing shortage. National guestworker policy required employers to provide 

housingg to their workers during the first year. Workers were lodged in boarding houses, rented rooms 

andd in a few specialized accommodations arranged by large-scale employers. The largest of these 

wass "Camp Ataturk", a barracks set up in 1966 in a former refugee camp in North Amsterdam to 

accommodatee between 400 to 500 Turkish workers recruited by NDSM, a shipbuilding company. 

Thee municipality was only involved as a leaser of the land to NDSM, which ran the camp for almost 

tenn years (Van Amersfoort and De Klerk 1984). 

Inn principle, guestworkers also had access to Amsterdam's large stock of social housing, which 

wass open to all newcomers after two years of legal residence in the city. However, the nature of 

thee housing allocation system shut out migrants from all but the most marginal housing. Not only did 

thee formal criteria (time on the waiting lists, family size) work against single male newcomers , but 

thee social housing corporations which represented different 'pillars' systematically discriminated 

againstt outsiders, reserving the better units for their traditional clientele. Although the formal 

criteriaa for housing allocation were universal, the housing corporations had a wide margin which 

allowedd widespread informal discrimination. The guestworkers, who did not belong to any of the 

existingg pillars, were at the bottom of the ladder when it came to social housing allocation. 

Mostt guestworkers therefore found lodging either in the lower end of the private (rent-

controlled)) market or in the worst of the public housing. Although both sectors were theoretically 

underr municipal supervision, in effect the city took no action against the overcrowded and often 

illegall  lodging of the guestworkers. Owners of rent-controlled housing did not bother to request the 

permitss necessary to turn them into boarding houses and the illegal subletting of rooms in social 

housingg was (and remains!) rampant. Around 1970, it is estimated that over 2000 Moroccans and 

Turkss were living in illegal boarding houses, mostly in the city centre and surrounding 19 century 

beltt (interview L. de Klerk). The municipality ignored the overcrowding that resulted from 

(Mapp 9.1). 
388 From the beginning of the 20th century, municipal housing policies have created a large social housing stock which 
accountss for some 60% of all housing in Amsterdam. The cheapest stock was public municipal housing (council 
housing),, while the better social housing stock is owned and managed by non-profit local housing corporations. In 
addition,, much of the private rental housing is rent-controlled, so that the large majority of housing in the city is formally 
underr municipal supervision. Currently, about 85% of the housing units in the city are rental, only 15% are owner-
occupied.. Rules regarding access to social housing changed over the years. In the late 1960s social housing was only 
availablee to residents of more than two years in the city, over 28 years old, and married. The minimum age was later 
loweredd and singles could also apply, although married couples have priority (ibid). 
?99 Until the mid-1970s, guestworker migrants wishing to bring over family faced a Catch-22 situation: to apply for a 
family-sizee flat one's family had to be legally resident, but the Aliens Law allowed family reunion only if adequate 
accommodationn had been found! Many dependents were thus illegally resident. 
400 Amsterdam's housing corporations were established in the early 20*  century following the pillarisation system, i.e. one 
corporationn was associated with the Socialist party and its activists, another with the Catholic party and its activists, etc. 
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guestworkerss renting rooms intended for single occupancy but actually lodging family members as 
theyy arrived (Van Amersfoort and De Klerk 1984: 202). 

Thee city's inaction was primarily due to its inability to provide adequate housing solutions at the 

time.. The post-war housing shortage meant that awful housing conditions were the lot of indigenous 

residentss as well. The city's non-policy during the 1960s and early 1970s should also be understood 

inn the political-institutional context of the period (see above). 

Welfaree services 
Throughoutt the late 1960s and early 1970s City Hall assumed little or no responsibility for the 

sociall  and economic problems of its resident guestworker population. Basic needs such as healthcare 

weree to be provided through welfare services to which labour migrants had access according to the 

bilaterall  contracts signed between the Netherlands and the sending countries. The city saw no reason 

too ensure their foreign residents of this access. The overriding expectation was still that of a 

temporaryy problem: the workers and their dependents were expected for the most part to return home 

withinn a few years. Beyond that, it assumed that any need for social integration (presumably minimal 

andd temporary for the majority of the migrants) would be taken care of by civic society, as happened 

withh the labour migrants from southern Europe before them. After all, the integration of those 

Spaniards,, Italians, etc. remaining in the Netherlands had been taken up by professionals from the 

privatee sector, mainly Roman Catholic social workers who saw themselves as responsible for their 

co-religionists.. Indeed, some outreach efforts were made by churches toward the new Muslim 

newcomerss as they had previously toward their co-religionists (interview L. de Klerk). 

4.33 Accepting permanence: local migrant policies from the mid-1970s 
Thee municipality's assumptions and expectations regarding the "temporariness" of its labour 

migrantt population began to change in the early to mid-1970s, as it became less and less viable to 
ignoree the signs of permanent settlement, and with them the mounting needs of a growing foreign 
population.. Signs of permanence were first apparent in the housing situation, but soon appeared in 
otherr areas: schools, migrant mobilisation, etc. Amsterdam's policy reactions in these different 
domainss began with informal measures and eventually led to a formal "Minorities Policy". 
Housingg policy 

Thee municipality of Amsterdam was aroused from its complacent attitude regarding housing by a 

numberr of incidents. In Amsterdam, several fires in overcrowded lodgings resulted in deaths, raising 

awarenesss of the dire housing conditions in which foreign workers were living. At the same time, in 

thee "hot summer" of 1972, riots broke out in a working class neighbourhood in Rotterdam between 

locall  residents and Turkish and Moroccan migrants, on the backdrop of general social unrest. 

Amsterdam'ss city council felt that it had to avert a possible crisis, beginning with the housing 

situation.. The municipality began with lodging controls and inspections in the municipally-owned 

sociall  housing sector. Illegal lodgings were upgraded, others were closed and their tenants moved to 

otherr municipal social housing units, destined in urban renewal plans for eventual demolition (ibid). 

Inn some cases the presence of migrant families was acknowledged and larger apartments were found. 
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However,, these were temporary or ad-hoc solutions that could not solve the basic housing problem 

facedd by a growing migrant population. 

Ass signs of family reunification and settlement became clearer, the problematic housing situation 

off  the labour migrants was raised at the national and municipal levels (Musterd et al. 1998: 35). In 

19755 the municipality began to regulate the housing situation in earnest. At First, the registration of 

sociall  housing flats to single guestworkers (when in fact they housed their whole family) was 

informallyy regularized, i.e. they were allowed to apply for family-size units. This was not an official 

policyy decision; instead, the municipality applied pressure on the housing corporations to open up 

theirr stock of larger flats to guestworkers and their families (interview L. de Klerk). At first the 

corporationss resisted but following a 1978 report ordered by the municipality, which revealed the 

extentt of discrimination by the housing corporations, the latter began to cooperate with the 

municipalityy to regularize the migrants' housing situation. The informal procedures applied by the 

municipalityy from the mid-70s to allow guestworker families access to larger flats, were formalized 

withinn the entire social housing allocation system in Amsterdam by the 1980s (ibid). 

Thee policy in social housing allocation corresponded to two other factors that eased the housing 

situationn for migrants. As noted above, large-scale construction of social housing and 

suburbanizationn of the indigenous population opened up more of the social housing stock within 

Amsterdamm to newcomers. As a result, the guestworkers and their families moved out of the city 

centree (one-room flats and boarding houses) to larger flats in surrounding neighbourhoods and 

especiallyy to the new public housing neighbourhoods in west Amsterdam. The succession process 

wass dramatic in some areas and by the late 1970s the housing situation became politicised. 

AA debate ensued at the national and local level over the need for dispersal policies to prevent the 

emergencee of "ethnic ghettos" and "black schools" (see below. Box 9.3). Proponents of dispersal 

includedd local residents and merchants as well as social workers and some pro-migrant activists 

worriedd about the effects of segregation (ibid.). In Amsterdam, proposals for a dispersion policy 

weree debated in the second half of the 1970s and appeared in two policy reports, but did not reach 

thee policy stage.41 By 1979, a municipal report "made it explicitly clear that the supporters of a 

dispersionn policy no longer had any business in Amsterdam" (Musterd et al. 1998: 37-38). 

Fromm the mid-1970s and throughout the 1980s a major national policy channelled government 

fundingg to the cities for the renovation of their deteriorated housing stock. Entitled "building for the 

neighbourhood""  (bouwen voorde buurt), the programme gave local residents priority to remain in 

thee renovated (sometimes newly-built) housing, at higher but still affordable rents. While this was 

nott an ethnically-targeted policy, it clearly affected a higher proportion of minority residents, due to 

theirr higher presence in the blocks targeted for renewal. In Amsterdam, the impact on the migrant 

populationn was mixed: the Surinamese tended to take advantage of this and move into the renovated 

411 Dispersion policy was raised in a 1974 report as well as in the draft of a 1978 policy report entitled "The foreign 
workerss and their families" (Raamnota 1978). Internal conflicts within the ruling PvdA regarding the scale of such a 
policyy resulted in its exclusion from the final draft (interview L. de Klerk). 
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housing,, while Moroccans tended to move to areas with lower rents that were still not renovated.42 

Duee to the dispersed pattern of social housing and the relatively compact size of Amsterdam, the 

renovationn policy was applied in deteriorated neighbourhoods across all parts of the city. This meant 

thatt the movement of some of the migrant populations as a result of the higher rents in post-

renovationn areas did not cause the kind of spatial polarisation that occurred in other cities following 

renovation,, e.g. Paris (interviews H. van Amersfoort, P. Terhorst). 

Policyy toward migrant organisations 
AA shift also appeared in municipal attitudes toward labour migrant mobilisation in the early 

1970s.. A growing activism among the labour migrants was becoming apparent, at least among left-

wingg Moroccan and Turkish organisation. At first, informal ties were formed between migrant 

activistss and local residents (among them municipal workers), especially regarding the social and 

religiouss needs of the guestworker population.43 A few years later an attempt was made to create a 

voluntaryy "Foreign Workers Platform" (Platform Buitenlandswerknemers) that would strengthen this 

cooperation.. This attempt was plagued by personal frictions, but can be seen as the forerunner to the 

eventuall  establishment of an official support centre for migrant organizations in 1981 (the ACB, 

below).. Prior to this, i.e. from the mid-1970s, there was a trickle of municipal funding for the few 

labourr migrant organizations that applied for subsidies, but the municipality did not show much 

interestt in the activities of labour migrant organizations until 1980. Vermeulen (2002: 23) notes that 

priorr to 1980, "Turkish organizations had no structural place in or influence on the local political 

system""  and social and cultural activities for these communities were provided by one large (Dutch) 

welfaree organization.44 

Thiss contrasts with the city's policy toward Surinamese organizations. As early as 1968 the 
municipalityy began delegating some services to Welsuria, a newly founded Surinamese organisation 
whichh "received a leading role in the provision of social policy to Surinamese in Amsterdam" (ibid: 
15).. This was followed by generous funding to rival Surinamese organizations, with subsidization 
mountingg rapidly from the mid-1970s.4S In 1974 the permanent nature of the Surinamese population 
inn Amsterdam was officially acknowledged in a memorandum, preceding national government 
recognitionn by four years (ibid). 

422 Renovation programmes also affected migrants as well as indigenous newcomers in another way. Since the criteria for 
receivingg units in the renovated blocks favoured veteran tenants, those not answering to these criteria were given a choice 
off  social housing in other (pre-renovation) neighbourhoods. This increased the phenomenon of "urban nomadism" 
wherebyy those on the bottom of the highly-regulated housing market have to move even' 1-2 years. Newcomers were 
disproportionatelyy affected (interview P. Terhorst). 
411 A "Mosques Workgroup" was set up in 1974, including officials from the municipality acting as private individuals, to 
coordinatee actions with migrant leaders to locate places for worship. 
444 In 1978 public funding for Turkish organizations was still less than 2% of the subisidies received by Surinamese 
organizationss (ibid). 

Betweenn 1975 and 1984 Surinamese organizations received over 5 million guilders a year, in what Vermeulen (2002: 
16)) describes as "impulsive local policy" that threw money to quell increasingly militant demands by competing 
organizations.. Subsidies to Wehuria were followed by subsidies to a rival association (BEST) in 1972. In 1973 the 
occupationn of BEST'S office by rival Surinamese activists led to subsidizationn of the latter (!) and so on. City council put 
aa stop to this in the mid-1980s (ibid). 
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Summingg up the above, it is possible to identify a period of Non-policy from the late 1950s to the 

mid-1960s,, followed by Guestworker-type policies that began in the mid-1960s and effectively 

endedd in the mid-1970s. At that point the municipality began regularizing the housing situation of 

migrantt families, although a new housing policy was not formally put into place until later. A similar 

processs occurred in local policy toward labour migrant organizations: informal ties were followed by 

partiall  acknowledgment of migrant organizations (small subsidies), culminating in official 

recognitionn in 1981. 

4.44 "Minorities Policy". 1980 to mid-1990s 

Althoughh Amsterdam's de facto acknowledgement of labour migrant settlement began in the mid-

1970ss as shown above, the First de jure recognition by the municipality appeared in 1978. The 

"Policyy memorandum concerning foreign workers" stated that the starting point for local policy was 

"thee fact that the presence of a considerable number of foreign employees in Dutch society is of a 

permanentt nature' {Concept beleidsnota inzake buitenlandse werknemers in Amsterdam', 1978, cited 

inn Musterd et al. 1998: 35). This was followed by a number of draft reports,46 culminating in the 

19822 municipal "Memorandum concerning an integrated minorities policy". Amsterdam's new 

policyy roughly paralleled the shift in thinking at the national level (as noted above, the national 

governmentt formally accepted the permanence of the ethnic minorities in 1980). 

Amsterdam'ss new Minorities Policy {Minderhedenbeleid) acknowledged not only the 

permanencepermanence but also the Otherness of its new population, and "was based on the idea that minorities 

shouldd integrate while also maintaining their cultural identity" (Kraal 2001: 20). The Minorities 

Policyy adopted the government's definition of "ethnic minority target groups": Surinamese and 

Antilleans;; Turks; Moroccans; South Europeans; migrants from other non-industrialized countries. 

Fromm this point (1980 onwards), Amsterdam's local migrant policy does not distinguish between its 

migrant/minorityy residents, regardless of their different (post-colonial or guestworker) origins. 

Thee declared aims of Amsterdam's Minorities Policy were to integrate these minorities through 

ann equal-rights membership in society, and reducing minority disadvantages in the labour market, 

educationn and housing. Throughout the 1980s and part of the 1990s a number of institutional 

arrangementss and a broad range of actions were designed and (in part) implemented with these goals 

inn mind. However, specific actions by the municipality itself were few in the first years following the 

19822 memorandum. Following the 1984 elections, the new alderman responsible for the minorities 

policyy (Peter Jong) established a "Minorities policy coordination bureau" to formulate specific 

policiess per target group and oversee their progress (Municipality of Amsterdam 1999: 39). The new 

bureauu consisted of a handful of civil servants (headed by a woman of Turkish origin) and remained 

relativelyy isolated from the other departments. According to Jong's successor, this unit "did not try to 

466 A number of draft reports were produced between 1979 and 1982. including "Foreign workers and their families in 
Amsterdam"" (April 1979), and two secondary reports on policy towards minorities in housing and education. Stagnation 
inn the final draft formulation of these reports led to a 1981 decision to reorganize minorities policy, expressed in the final 
19822 report "Nota inzake een geintegreerd minderhedenbeleid" (Municipality of Amsterdam 1999: 39). 
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changee the mindset of the civil servants in the different departments," instead, they formulated a long 

listt of actions to be initiated across various policy domains. Since the proposed policies targeted 

differentt ethnic groups, their implementation "would have required a complete reorganization of the 

municipality""  (interview J. Van der Aa). A policy document was prepared outlining some 150 

proposedd actions was approved by the College and city council and sent to the departments for 

implementationn -- where it was largely ignored by the municipal bureaucracy.47 

Nevertheless,, a variety of actions and projects targeting ethnic minorities were initiated by the 

municipalityy during the 1980s and 1990s. They express a clearly Pluralist view of integration, in 

rhetoricc and sometimes in practice. Some of these are described below, following roughly the order 

off  policy issue areas from the typology. 

Ethnicc minority advisory councils 

Inn 1986, a year after the right to vote in local elections was extended to all non-citizen residents 

inn the Netherlands, Amsterdam established three ethnic-based "minority advisory councils" 

(minderheden(minderheden adviesraden). This was meant to express the view in city council, that the active 

participationparticipation of ethnic minorities was crucial to their integration in local society, and that political 

participationn could be community-based. In other words, merely voting as individuals was not 

judgedd sufficient as a guarantor of political participation for those belonging to disadvantaged 

minorityy groups. This reflected the Pluralist attitudes toward migrant integration that dominated then. 

Thee adviesraden were composed of representatives of pre-selected migrant organizations from 

eachh community as proposed to the mayor and aldermen and appointed by city council. Financed by 

andd housed in City Hall (with their own budgets and secretarial staff), their role was to advise city 

councill  on existing and proposed policies affecting their communities. This advice was supposed to 

bee taken into account by the mayor and alderman in the decision-making process, and reasons for 

rejectionn of advisory council proposals was to be given within a month. The first three advisory 

councilss represented respectively the Surinamese, Antillean and Moluccan communities; the Turkish 

andd Moroccan communities; and the remaining ethnic minority residents. Dissatisfaction with their 

representativenesss and effectiveness led to a restructuring in 1991. resulting in a total of five ethnic 

advisoryy councils: TDM (Turks); SRM (Moroccans); SAAMGha (Surinamese, Antilleans/Arubians, 

Moluccanss and Ghanaians); ZEG (South Europeans); and VluChiPa (Refugees, Chinese and 

Pakistanis)) (Berger et al. 2001: 46, Pirschner 2002: 83). These ethnic amalgamations are an 

interestingg reflection of the categorisation of Others applied in the city's minorities policy. 

Accordingg to Van der Aa, when he became alderman in 1994 he talked with department heads who had not read the 
19899 memorandum. Thus, an "affirmative hiring policy" that appeared in the memorandum was reduced to a statement in 
municipall  advertisements for personnel, stating that women and ethnic minorities would get priority. How and if this 
prioritizingg was to take place was not followed up (ibid) 
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Inn practice, the ethnic advisory councils never attained substantial influence. Discontent with 

thee relations between the ethnic advisory councils and the municipality surfaced quickly and 

remainedd strong until their dissolution in 2002. Advisory council members felt that they were given 

insufficientt resources to maintain ongoing contact with their communities on one hand and with 

muncipall  decisionmakers on the other, as expected of them (most of this work was done by 

volunteers),, and that their advice was never taken seriously. Municipal councillors and officials 

complainedd mat the advisory councils were not functioning properly and insufficiently involved in 

presentingg concrete advice (ibid., ibid). 

Accordingg to Van der Aa, the advisory councils and the Minorities Bureau spoke with each other, 

butt neither one was sufficiently in touch with his environment (the bureau with municipal politicians 

andd bureaucrats, the advisory council members with their communities). As a result, 

throughoutt the 1980s there was a formal policy [directed at ethnic minorities] but in fact the 
municipall  government had hardly any contact with the [minority] residents, except through 
thee advisory councils, who were made up of the older first-generation activists (interview 
Vann der Aa). 

Thiss changed after 1990 with decentralisation: "When the districts got responsibility, they sought 

contactss directly with their residents, including minority residents, mosques, young activists..." 

(ibid).. One of the primary aims of Alderman Van der Aa when he assumed responsibility for the 

Minoritiess policy in 1994, was to abolish the minority advisory councils (see below). 

Empoweringg migrant associations 
Ann important component of the Minorities Policy was to encourage migrant organizations to 

servee as vehicles of minority empowerment. Migrant associations were expected "to promote and 

preservee cultural identities, to emancipate their constituencies and to serve as advocacy groups" 

(19844 Gemeenteblad, cited in Vermeulen 2002: 23). This reflected the Dutch vision of pillarised 

integrationn in which individual empowerment was based on empowerment of the individual's 

community,, and the government (national and local) was to support each community's social, 

culturall  and religious needs. By the 1970s pillarisation was considered somewhat irrelevant in regard 

too relations among the Dutch (this was expressed in the constitutional reform of 1983 which formally 

separatedd between church and state). But with the acknowledgement of new minorities in the 

country,, the consociational approach with its empowerment of civic minority organizations was seen 

ass the obvious way of integrating the newcomers. Municipal support for ethnic-based organizations 

wass thus seen, in the eyes of the host society, as the most natural way of accomplishing integration 

(justt as in France it was seen by the host society as the most unnatural way of accomplishing 

integration). . 

Supportt for migrant organisations as leading players in the integration process was based on 

institutionalisingg and subsidising their roles as advocates of, and service suppliers to, their respective 

488 This was noted in the 1989 municipal policy report (1989 Raamnota, and again in a report by the councils themselves 
summarisingg the minorities policy ("Geef mokum aan Amsterdam terug", 1998) (cited in Vermuelen 2002: 24 and, 
Pirschnerr 2002: 84). 
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communities.. In the early 1980s the "Amsterdam Centre for Foreigners" (ACB) was established to 

providee organizational support and services to migrant organizations.49 But as noted above, labour 

migrantt organizations were ignored until the mid-1980s, compared to the money lavished on 

Surinamesee organizations. From 1985 the Minorities Policy extended official recognition to labour 

migrantt associations "as providers of certain services to their communities" (ibid). A significant 

increasee in municipal and State subsidisation followed, totalling some 500,000 guilders annually for 

Turkishh organisations alone in the second half of the 1980s.50 Unlike the case of Rome, the 

delegationn of social and welfare services to migrant organizations came in addition to, rather than 

substitutingg for, the provision of targeted services provided directly by the municipality. 

Welfaree services 

Twoo phases can be identified in the provision of services by the city's welfare department. In the 

firstt half of the 1980s the city acknowledged that its ethnic minority residents faced specific 

problemss but there was as yet littl e experience nor budgeting for migrant-targeted measures. In 1986 

thee alderman for welfare Peter Jong instituted a new policy of "general services where possible, 

targetedd services where necessary". Between 1986 and 1990 the municipality established various 

projectss and programmes specifically targeting migrants as well as ethnically-specific services using 

culturall  mediators?). The overriding motivation for Jong's "categorale" (as opposed to general) 

policyy was practical rather than ideological, based on the alderman's assumption that fighting the 

arrayy of problems faced by the city's ethnic minorities could not be accomplished without "target-

groupp activities" (interview R. van Oordt). 

Sincee 1990 most of the competencies in welfare policy have moved from City Hall to the city 

districts,, making it more difficult to speak of a "municipal policy" in this area (see section 4.4 

below). . 

Labourr market policies 

Duringg the 1980s, as the Netherlands successfully restructured itself into a post-Fordist economy, 

thee labour migrants turned from an economic benefit to a drag on growth in the eyes of many Dutch. 

Successfull  integration came to be seen as a matter of getting minorities back into the labour market 

(Burgerss & Musterd 2002. interview J. Rath). In Amsterdam the presence of many long-term 

unemployedd was a drain on the city's welfare budget, due to the national system of welfare benefits 

allocation.511 The municipality tried to influence this through migrant-targeted labour policies in two 

'''' The ACB was municipally funded (but autonomously run) until the mid-1980s, when the government took over its 
funding.. According to an ACB worker, this expressed the catch-up of the national level to the local recognition of 
guestworkerr migrant permanence (interview R. van Oordt) 

üü Communication with Floris Vermeulen. 
Accordingg to this system, municipalities must pay welfare to long-term unemployed residents from a lump sum 

providedd by the government. Reducing the number of residents getting these payments leaves the municipality with more 
moneyy to spend on other welfare projects. 
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areas.. The first was an affirmative hiring policy within City Hall (one of the largest employers in the 

city),, but this had, at best, mixed results.5" 

Secondly,, the municipality tried to promote ethnic entrepreneurship. Between 1987 and 1990 

unemployedd residents of ethnic minority origin were given short training courses and offered stalls 

forr hotdog vending for which there are normally long waiting lists. This was not appreciated by the 

locall  (Dutch) vendors, to say the least. Another unsuccessful project involved training migrants in 

thee construction industry. Another project was an "Oriental market" developed by the municipality in 

aa new waterfront site (a spontaneous market in a migrant neighbourhood was closed for sanitation 

reasons)) and stalls rented out exclusively to ethnic minority residents. The project was dogged by 

bureaucraticc problems and heavy opposition from the indigenous market vendors union, which 

fearedd the competition (interview C. Pool). The "Oriental market" opened in 1992 and closed within 

aa year, an economic and political flop providing "...a hard (and expensive) lesson to the council that 

goodd intentions cannot automatically be translated into successful projects" (Musterd et al. 1998: 

40).Thesee examples created a backlash to affirmative action policy, and the next council (1994-1998) 

abandonedd any idea of ethnically-targeted labour market initiatives (below). 

Educationn policies 

Amsterdam'ss schools policies by and large have followed national policy. Local authorities have 

limitedd competencies in this area. In the pillarised Dutch education system local authorities are 

responsiblee for allocating buildings for public schools as well as denominational and specialised 

schools.533 Schools receive over 80% of their funding from the Ministry of Education, with the 

remainderr allocated through the municipality and since 1990 through the city districts. Curriculum is 

largelyy decided at the national level, while the daily management of each schoot is in the hands of 

thee school board and director (appointed by the Alderman for Education only in the public municipal 

schools).. In terms of policy, the alderman for education must rely primarily on his "powers of 

persuasion""  before the school boards and directors (interview J. van der Aa). Since 1990, local 

schooll  policy is made at the city district level. 

Locall  schools policies affect migrants/minorities in three issues: segregation, multicultural 

education,, and Islamic schools, discussed below. 

Thee phenomenon known as "Black" and "White" schools was limited in the late 1970s but 

becamee widespread in the 1980s (see Box 9.3). As the proportion of ethnic-origin pupils reached a 

criticall  mass in certain schools (more as a result of reduced enrollment of Dutch pupils in some 

neighbourhoodss due to suburbanisation), the remaining Dutch children were enrolled by their parents 

inn nearby schools which still had few minority pupils, creating a perception of "white flight". The 

522 16.2% of municipal personnel are now from targeted ethnic minorities, although they make up 26% of the labour force 
inn Amsterdam. Most of them are in lower positions and in departments with minority-related tasks, such as Welfare and 
Communicationss (Bergeretal 2001: 41-43). 
5-- Schools may be "public municipal", "public denominational" (i.e. Catholic, Protestant) or "special schools" (Islamic, 
Montessori,, etc.). All receive public funding equally and are regulated by the Ministry of Education. 
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resultt has been a higher level of school segregation than residential segregation. Today, children of 

non-Dutchh origin make up over half of the pupils in Amsterdam's schools. 

Box9.33 "Black schools/ White schools" 

Fromm 1973, family reunification led to a rapid increase of mostly Moroccan and Turkish 
pupilss in the school system. Although the proportion of migrants at the neighbourhood level 
wass not at first significant, the impact on particular schools in a few neighbourhoods was 
great,, as several dozen guestworker children suddenly appeared in classes, often directly 
fromm Morocco or Turkey. Together with the departure of native Dutch pupils due to 
suburbanisation,, this created a perception of 'invasion' in some neighbourhoods, leading 
somee parents to transfer their children to other schools, thus strengthening the segregative 
effect. . 

ZwarteschoolZwarteschool came to refer to a school with over half of the pupils of minority origin. 
WitteschoolWitteschool refers to a dominantly ethnic Dutch student body. The use of these terms (also in 
officiall  documents) is surprising -- if not shocking -- to an outsider. When I asked about this, 
Dutchh respondents (white as well as black) assured me that they are not racist terms. 
Nevertheless,, "black school" certainly has negative connotations in terms of lower 
educationall  achievements, unruly behaviour, etc. A typical example is the following 
headlinee in the national paper NRC Handelsblad on two schools in Amsterdam: "No-one 
putss her white Anita in a black class" ("Niemand zet zijn blanke Anita in een zwarte klas"). 

Ironically,, the term zwarteschool normally refers to a predominantly Moroccan and/or 
Turkishh school, but neither Moroccans nor Turks consider themselves "black" and resent this 
labelingg of their schools. At the same time, many Surinamese parents who are black prefer to 
enrolll  their children in mixed or "white" schools, rather than in "black schools" where 
Moroccann or Turkish children are predominant! 

Sources:: Interview J. Roosblad. NRC Handelsblad. 

Thee municipality of Amsterdam first addressed the "black schools problem" in the mid-1980s, 

whenn it became a hotly debated topic. City council "found it unacceptable that a small number of 

schoolss should have all the practical problems derived from the presence of large numbers of non-

Dutchh students, and they feared that 'white flight' would further reinforce racist attitudes in 

Amsterdam"" (Clark et al. 1992: 97, citing the official Gemeenteblad, 1989). In Amsterdam the 

aldermann for education proposed requiring parents to enroll children in their neighbourhood school. 

Thiss idea immediately drew fire from parents (Dutch and minority-origin) as well as the municipal 

bureaucracy.. Instead, city council decided to direct extra resources to designated schools that were 

sufferingg from "white flight". The so-called "magnet school" or "neighbourhood school" plan was 

meantt to attract Dutch pupils back to these schools through various incentives such as small classes, 

enrichedd extracurricular activities, and so on. Two studies later commissioned by the municipality 

concludedd that parents' choice of school was based more on class than on ethnic differences (Clark et 

al.. 1992: 99-101). In Amsterdam, black/white schools remain on the public agenda. 
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Inn 1985 the national "educational priority" policy allocated additional funding to schools in 

designatedd disadvantaged areas or with a high proportion of minority pupils. A second track of the 

government'ss education policy related to "intercultural education" and directly addressed the issue of 

multi-ethnicc schools. This provided support for schools that wanted to apply intercultural practices 

suchh as mother-tongue classes55 or religious tuition. The government thus paid for extra support staff 

too be used as "cultural experts" in schools with a high percentage of minority students (Phalet 2001). 

Betweenn 1985 and 1994 the municipality supplemented these policies with local initiatives, diverting 

somee funding from local social/cultural budgets to targeted schools. This targeting policy came under 

increasingg scrutiny in the 1990s and in 1994 the new alderman for education put an end to it (see 

below). . 

Regardingg the establishment of Islamic schools, some problems arose in the mid-1990s, when 

severall  Islamic schools expanded and demanded extra facilities, in effect competing with 

neighbouringg schools. Institutional pillarisation in the Dutch educational system has made it 

relativelyy simple for minorities to set up their own schools (bijzondere scholen) which are then 

publiclyy funded. Since 1990 the city districts are responsible for providing the appropriate facilities 

(i.e.. the building), as required by Dutch law. Different city districts have responded differently to 

this,, but like the issue of mosques, Islamic schools in Amsterdam are not considered a particularly 

controversiall  issue (see below) (interview J. Roosblad). 

Religion n 

Thee first wave of guestworkers, many of them devout believers from Catholic countries, did not 

raisee a religious problem in the eyes of the host society, but religious Otherness has become an issue 

withh the settlement of guestworkers from Muslim countries. Amsterdam now hosts the largest 

Muslimm population in the Netherlands (over 60,000, including Moroccans. Turks and Muslim 

Surinamesee residents). During the 1970s Islam had a largely "hidden existence" in Dutch society 

(Rathh et al. 1999: 26).56 De facto recognition arrived in the 1980s, coinciding with discussions on the 

separationn of Church and State prior to a revision of the constitution in 1983. While the 

constitutionall  revision "strengthened the bargaining position of Muslims" (ibid.) by guaranteeing 

equalityy between all religions, it put an end (in theory) to government financing of religious 

institutions.. Public support for minority places of worship "became a debatable matter" to be decided 

largelyy by local authorities. 

Duringg the 1980s this debate "generally took place in a restricted circle made up of politicians, 

officialss and organizations directly involved. There was no question of a wide public discussion" 

,44 Government funding for schools is allocated according to the number of pupils in the school, with a multiplier factor 
(xll  .9) for pupils from the designated "ethnic minorities" defined in the Minorities Policy. Each school then decides how 
too spend the money. In 1986 there were eleven such "education priority areas" in Amsterdam (Musterd et al. 1998: 39). 
555 A special nationwide programme was developed for this, entitled "Education in allochton tongue and culture" (OATC). 
Att first this was implemented within school hours. In the late 1980s after prolonged debate it was transferred to classes 
outsidee of regular school hours. 
>66 However they note (p. 28) that the first mosque (complete with minaret) was built in 1975 with government subsidy for 
Turkishh guestworkers in the eastern city of Almelo. 
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(ibid:: 30). In the 1990s the presence of Islam in the Netherlands became an issue of broader concern, 

followingg events such as the 1989 Rushdie affair and the first Gulf War. However, the debate on 

"minorityy religions" (a code-word for Islam) remained constricted by political correctness,57 until in 

20011 Fortuyn erased these limits in the wake of the September 11 events, and placed the debate on 

thee integration of Muslims in Dutch society onto centre stage. 

Locall  authorities in the Netherlands have competency in several areas involving Muslims, 

includingg places of religious worship, religious instruction, schools and the relation to Muslims "as 

partnerss in the political process" (ibid: 91). Local policies in this domain have varied among Dutch 

municipalities,, as Rath et al. (1999) showed in their comparison of Rotterdam and Utrecht.58 Below 

wee look briefly at Amsterdam's policies regarding places of worship and Muslim associations. 

Att first, Muslim guestworkers in Amsterdam prayed in hostels, factories etc., but from the mid-

70ss it became clear that more suitable solutions were required, especially during Ramadan. 

Municipall  workers first became involved informally in voluntary civic efforts to locate temporary 

placess of worship, through a "Mosques Workgroup" that was active in the mid-1970s. From the late 

1970ss and into the 1980s, Turkish and Moroccan groups set up ad-hoc mosques in various places 

suchh as abandoned school buildings (Doomernik 1999; interview J. Doomernik). Although formally 

illegal,, such arrangements were tolerated by the municipality (recalling Amsterdam's gedogen policy 

towardd unofficial Catholic churches some four centuries earlier). 

Byy the mid-1980s the Muslim population had grown and splintered, creating a growing demand 

forr buildings in which to locate mosques. By this time the permanence of the Muslim minorities had 

beenn recognised. City Hall accommodated rising demands for mosque facilities by helping to locate 

disusedd public buildings, and took a generally favourable stance regarding requests for purpose-built 

mosques.ww In this way the number of Turkish mosques alone grew from one in 1976, to six in 1981. 

totenn in 1988 (ibid). 

Inn 1984 the municipality decided to stop further subsidies for new religious facilities, following 

thee 1983 constitutional reform and its formal separation of Church and State. At the time 

Amsterdam'ss Minorities Policy supported migrant associations with generous subsidies but it 

explicitlyy excluded religious organisations from receiving municipal funding (Vermeulen 2002). 

Howeverr a considerable number of migrant organisations were in fact of a religious nature (known 

ass "mosque associations"). The debate in city council over municipal aid to minority religious 

associationss was over the role that they could and should play in the public lif e of the city. Some 

councill  members feared that funding religious organisations would strengthen separatism; others felt 

thatt isolating the Muslim communities was more dangerous. In 1985 a compromise was reached: the 

""  The conservative politician Frits Bolkestein (WD) broke these taboos already in the early 1990s, describing the 
Islamicc presence as a cultural threat, but his arguments were marginalised by the established media and politics. 
sss While Rotterdam defined its Muslim residents as ethnic minorities and thus eligible for public support. Utrecht defined 
themm as a religious minority and withheld municipal support, e.g. for mosques. 
544 The first such mosque was Surinamese, constructed in the early 1980s in Bijlmermeer, the centre of the Muslim 
Surinamesee community. In the late 1980s the municipality approved a request by the Moroccan community to build a 
mosquee with minaret in east Amsterdam, despite opposition by local residents. 
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municipalityy would not subsidise religious facilities (e.g. mosques) or organisations as such, but they 

couldd apply for municipal funding for any non-religious activities (Landman 1992). 

Too suit the new criteria, minority religious associations redefined themselves as social-cultural 

organisations,, and applied for municipal subsidies for various activities held inside the mosques (as 

welll  as a Hindustani centre). These activities ranged from computer classes to a course for teaching 

Moroccann women to ride bicycles. Since there was littl e to no monitoring of these activities, this 

meantt that the municipality continued to indirectly subsidise the mosques (ibid: 289-90). This 

gedogengedogen solution seemed to suit all the parties involved. 

Inn the 1990s the mosque issue was delegated to the district councils. Generally, these have tried 

too balance between the demands of Muslim organizations, and those of local residents (including 

somee Muslims) who oppose additional mosques. One example is the conflict over a proposed 

mosquee in the Baarsjes district in west Amsterdam. According to Flip Lindo's (1999) case study, the 

districtt council's opposition to the Ayasofia mosque should not be understood as anti-Muslim 

sentimentt (despite the contentions of some of the mosque proponents), rather it was based on 

practicall  planning matters, i.e. incompatible land use (see Box 9.4). 

Boxx 9.4 The Aya Sofya Mosque conflict 

Inn 1990 the mosque association Mill i Gurus proposed to construct a large (4000 m") 
mosquee on a disused plot in the Baarsjes district in west Amsterdam. Hosting a large 
Turkishh and Moroccan population, the Baarsjes already had a Moroccan mosque. 
Thee district had just prepared a zoning plan proposing the establishment of a smaller 
(10000 m2) Turkish mosque on a different site. The Mill i Giiriis proposal provoked a 
NIMBYY (Not In My Back Yard) reaction among local residents, worried about the 
trafficc and parking problems that such a large mosque would generate. The Aya 
Sofyaa mosque was also opposed by left-wing Turkish residents who viewed Mill i 
Guruss as a fundamentalist organisation. 

Thee Baarsjes district council rejected the Mill i Giiriis proposal, since the proposed 
sitee was designated for residential use. Mill i Gurus then bought the plot despite the 
zoningg restriction. The district council saw this as flaunting its authority - a 
sensitivee issue in the Baarsjes, whose council had been waging a long campaign 
againstt lawlessness in the area. After several years (including court litigation) a 
compromisee was reached, according to which Mill i Gurus will sell most of the plot 
too a housing association that will build apartments, and construct a smaller mosque 
onn the remaining area. 

Undoo concludes that the Aya Sofya mosque conflict was a planning conflict (over 
competingg land uses), i.e. the Baarsjes district council was not opposed to a visible 
Islamicc presence per se in the neighbourhood. In this case, host-stranger relations 
cannott adequately explain this particular policy outcome. 

Sources:: Lindo 1999: interview F. Lindo. 

600 A "work group on religious facilities" was established to address the issue, resulting in a policy report: "Municipal 
policyy regarding religious facilities of ethnic minorities" (Gemeentelijk beleid inzake religieuze voorzieningen van 
etnischeetnische minderheden, 1985) 
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Housingg and urban renewal policies 
Duringg the 1980s urban policies dealing with the social problems came to be seen as no less 

importantt than physical renovation, as urban poverty and crime came to the fore, and the fear of 

"ghettos""  arose (interview L. de Klerk). A succession of national policies channeled vast sums of 

governmentt money to the cities for carrying out urban renewal.61 The urban renewal policies were 

meantt to combat these problems with a package of measures to be drawn up by local authorities for 

specificc areas, including physical renovation, strengthened neighbourhood social services, extra 

resourcess for schools, etc. The aim was to coordinate new and existing measures and territorialise 

themm for maximum effect. These programmes emphasised the need for a social component in the 

urbann renewal of areas identified as suffering from an "accumulation of problems." 

Unlikee the other policy domains, the ethnic element in these housing and urban renewal policies 

wass not taken into account, at least not explicitly, because housing and urban renewal are officially 

"colorblind""  policy areas in the Netherlands. The proportion of ethnic minority residents, for 

example,, was not included as a criterion in designating urban renewal areas. The language of these 

policiess was somewhat ambiguous, however, referring to an "accumulation of problems" in these 

areas,, implying also the concentration of "ethnic minorities" (i.e., not all minorities, just the target 

groups).. "The ethnic minorities were always seen as part of the problem [of urban decay], but not as 

thee cause" (ibid). Thus, urban policies were directed more at attracting middle-class Dutch-origin 

residentss to these areas, rather than dispersing the existing residents. This can be termed a 

gentrificationn policy that aims to prevent dispersal of the existing resident population (ibid). 

Inn Amsterdam, dispersion policies are officially forbidden, both by the municipality and the 

housingg corporations. Further, "there is no indication that a dispersion policy is pursued informally" 

(Musterdd et al. 1998: 37). As noted earlier, the option of dispersion was not even debated in 

Amsterdamm after 1979.62 Summarising housing policies in Amsterdam, Musterd et al (1998: 40) 

concludedd that "|m]ost projects do not have a specifically ethnic component; ethnic groups profit just 

likee autochthon inhabitants". 

Inn short, it appears that Amsterdam's Minorities Policy did not venture into the spatial domain. 

Butt despite the universalist rhetoric of the housing and urban policies, the ethnic element was 

neverthelesss implicitly there due to the over-representation of certain ethnic minorities (especially 

Turkss and Moroccans) in the neighbourhoods targeted by these policies.63 Thus, although the 

Pluralist-typee of ethnic targeting espoused by the Minorities Policy was on the whole not applied in 

611 In 1985 the previous renovation policy ("City Renewal Policy" sladsvernieuwingbeieid) was succeeded by the 
"Problemm accumulation-areas policy" (Probleemacumulatiegebiedbeleid). which was replaced in 1990 by the "social 
renewall  policy" (socialevernieuwmgbeleid). This was later renamed the "BigCities policy" (Groiestedenbeleid). The 
sociall  component was demanded by the PvdA which entered the centrist-led coalition government in 1989 (Minister for 
Urbann Policy and the Integration of Ethnic Minorities. Grotesteden en integratiebeleid (brochure), 2001). 
6""  Similarly, proposals to apply dispersion policy to schools ("desegregation") never got past the debating stage (ibid: 38). 
""  Musterd et al (1998: 40) also note an example (the NEON West project, targeting three neighbourhoods in the west of 
thee city) where the influx of migrants was explicitly taken into account. However, the project was as much about welfare 
measuress as about housing. 
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spatiall  policies, Amsterdam's housing and urban development policies in the 1980s were perceived 

ass disproportionate channeling public money toward ethnic minorities in this domain as well. 

5.. Reacting to multicultural policies: "Diversity Policy" from mid-1990s 

5.11 Backeround 
Thee implementation of a new migrant policy began de facto after the 1994 elections, although it 

wass officially proclaimed only in 1999. One reason behind the new policy lay in the decentralisation 

processs that began in 1990, devolving much of the policymaking affecting migrants/minorities from 

thee municipal to the district level. This has resulted in numerous, uncoordinated actions. The 

formulationn of a new migrant policy in Amsterdam can thus be seen as an attempt by City Hall 

(includingg the powerful municipal bureaucracy) to create a new framework for coordinating district-

levell  actions toward migrants.64 However, this political-institutional explanation is just one part of 

thee picture and does not explain the essence of the new policy. For this, we must turn to the shift in 

host-strangerr relations that the new policy reflects. 

Thee 1994 elections expressed a change in the political climate nationally as well as in 

Amsterdam.. As noted above (section 2.5.4), after a decade of ethnic-targeted policies, a reaction set 

inn among the public as well as some policymakers against the Minorities Policy. One reason was, as 

statedd in the 1989 Municipal Minorities Policy Memorandum "after a decade of efforts of both 

governmentt and private initiatives the position of ethnic minorities groups seems not improved 

[...and]]  the effects of the minorities policy... appear not to be encouraging" (1989 Raamnota 

Gemeentelijkk Minderhedenbeleid, cited in Wolff 1999: 28). 

Butt it was not the objective position of minorities which lay behind the shift in migrant-related 

policiess so much as a general shift in host society attitudes toward newcomers, reflecting a shift from 

Pluralist-typee communal tendencies to more Assimilationist-type individualist tendencies (Pirschner 

2002;; Musterd et al.1998: 41). Reflecting a general anti-immigrant trend in Europe, there was a 

growingg perception in the Netherlands that 'its' ethnic minorities were not integrating according to 

plan.. After the successful restructuring of the Dutch economy to a post-Fordist economy, labour 

migrantss were transformed in some public perceptions from an economic benefit to a drag on 

growth.65 5 

Inn Amsterdam, reactions to the local Minorities Policy differed. City Hall credited the Pluralist 

approachh with having raised the problems of minorities on the local agenda, but acknowledged that 

ethnically-specificc policies had stigmatised individual members of the targeted communities by 

focusingg on the problematic cases (e.g. school drop-outs, unemployed), and overlooking the diversity 

existingg within the groups. Criticism was also heard from minority representatives, especially on the 

stigmatisingg effects of ethnically-targeted policies. According to them, the city should focus on 

sociall  issues rather than ethnic background in coping with problems of youth, unemployment, and so 

Communicationn with Martijn Arnoldus. 
Communicationn with Pieter Terhorst. 
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on.. As the migrant population in the city diversified, with a rise in the migrants arriving from diverse 

partss of the world (Africa. Iraq. China), representatives of these groups complained that they were 

overlookedd by minority policies designed around the needs of the post-colonial and guestworker 

migrantt communities. However, there was also criticism that the policies had failed because they 

weree not taken seriously enough by the municipality (Pirschner 2002: 85-6). 

Inn Amsterdam the new alderman responsible for the minorities portfolio after the 1994 elections. 

Jaapp Van der Aa (PvdA), determined to change the city's approach toward ethnic minorities, from 

group-targetedd to general policies. During his two terms as Alderman for Minorities Policy (1994-

2002),, Amsterdam moved from an ethnic-targeted approach to more general policies which came to 

bee known as Diversity Policy {Diversiteitbeleid). Van der Aa's universalist approach was based on 

hiss previous experience in "managing ethnic diversity" as a teacher and then as director of a school 

withh a large minority presence. In addition, he became aware during the election campaign of a 

feelingg among voters that "the PvdA has just been helping the minorities". Thus, the decision to 

abandonn the Minorities Policy "was not just philosophical but also political".66 Within City Hall 

theree was general support for this policy change,67 but within the Labour party (especially at the 

nationall  level) the new 'Diversity approach' encountered resistance (interview J. Van der Aa). 

Inn 1997 the municipality initiated a year-long process of consultation and consensus-building to 

officiall yy re-evaluate its Minorities Policy. This included consultations with key actors, including the 

variouss advisory councils, who were asked to propose concrete changes in existing policy.68 The 

processs culminated in eight public evenings, a closing conference and a TV debate, and was 

summarisedd in a report by a special committee set up to propose a new local policy (Municipality of 

Amsterdamm 1999: 39).69 

5.22 Diversity Policy - aims and organization 

Thee new "Diversity Policy" {Diversiteitbeleid) was formally established in 1999 in a number of 

reportss under the title: "The strength of a diverse city" (De kracht van een diverse stad, 1999). The 

reportss present Amsterdam's diversity not as a liability but as a strength to be promoted. Diversity 

wass defined not only in ethnic terms, but also in terms of gender and various subcultures. Policy 

shouldd focus on particular problems (e.g. delinquency) and not on target groups a priori. Indeed, the 

termm "integration" itself is not mentioned in the report. Three main objectives are outlined 

(Municipalityy of Amsterdam, 1999): 

•• Guaranteeing equal opportunities for all (in education, labour, housing and care): 

•• Combating discrimination and encouraging mutual respect; 

Thesee feelings found expression in the unprecedented four seats gained by the far-Right Centrum Partij in the 1994 
municipall elections. 

Thee appointment of a new mayor to replace Hd Van Thijn. who had strongly advocated the local Minorities Policy 
duringg his terms (1983-1994), was another sign of change. 

Thiss was to be done in two reports: one by the five ethnic advisory councils, one by the women's advisory council. 
699 The Zwarts Committee report was entitled "Amsterdam heeft de wereld in huis" (loosely translated as "The whole 
worldd within Amsterdam"). 
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•• Promoting resident participation in all aspects of city life. 

Regardingg the first objective, existing shortfalls in education and labour should be addressed 

throughh general (problem-oriented) policies. Group-specific policies may still be necessary in some 

cases.. Regarding the second objective, measures should be put in place and enforced to combat 

racismm and guarantee equal access. Regarding the third objective, participation of 

migrants/minoritiess is encouraged at the individual level, i.e. through participatory neighbourhood-

levell projects. Participation is also encouraged through ethnic-based organisations, but these are 

expectedd to create opportunities for members to interact beyond their own communities. The 

advisoryy council for ethnic minorities should be maintained only as long as general advisory councils 

(e.g.. by topic) do not sufficiently reflect the city's ethnic diversity (ibid; Wolff 1999: 28-31). 

Thee proposed shift away from a strictly Pluralist-type policy was expressed in a number of 

organisationall changes. In 1999 the Minorities Policy Coordination Bureau was combined with 

similarr units for women's, handicapped and gays policies, creating a small "Diversity Unit". The 

Diversityy Unit functions within the Department for Social, Economic and Cultural Affairs (MEC). in 

thee Division of General Affairs. 

Thee practical effect of these changes is questionable. Like its predecessor, the Diversity Unit 

appearss to have minimal influence in actual policymaking. In part this is due to decentralisation,, with 

mostt policies affecting migrants/minorities being formulated and implemented at the district level. It 

alsoo has to do with bureaucratic resistance to change, with much of the remaining 'local migrant 

policy'' being made in municipal divisions other than MEC's Division of General Affairs, primarily in 

thee Welfare Division (DWA). According to a former DWA department director (and current DWA 

"strategicc advisor"), there is "a complete separation between our content [DWA's policies] and what 

theyy talk about in the MEC, Diversity Policy" (interview T. Bolten). 

Thee following pages summarise Amsterdam's local migrant policies since the mid-1990s. 

Subsectionss 5.3 and 5.4 summarise the two relevant policy domains and issue areas. Subsection 5.5 

iss devoted to the new "Integration Policy" which is connected to the Diversity Policy. 

5.33 Juridical-political domain 
Civicc status, local voting. The Inburgering programme described below is meant to incorporate 

neww immigrants as active new citizens, from their registration to providing them with the basic tools 

(languagee and civic education) for active political participation. Despite a very pro-active local 

policyy in this regard (pre-empting national policy, below), the voter turnout rates in municipal 

electionss fell between 1994 and 1998.70 The municipality responded with another campaign to 

stimulatee ethnic minority participation in the 1998 election, funding migrant organisations and 

ethnically-basedd media to raise political awareness among minorities (Berger et al. 2001: 46; 

Heelsumm 2002). 

700 Voting rates decreased in the general public and among ethnic minorities. The rate for Turks, who had the highest 
voterr turnout among ethnic minorities, fell from 67 to 399c between 1994 and 1998 (Berger et al. 2001: 15). 

245 5 



Advisoryy councils. Under the new policy. Amsterdam's five ethnic minority advisory councils 

weree recently dismantled and were to be replaced by one advisory council that would combine their 

budgets.. This was meant to improve the overall functioning by making it possible for the new 

councill  to hire professionals to formulate concrete proposals (interview Van der Aa). At the time of 

writing,, it is not clear whether this restructuring has taken place. The Moroccan Advisory Council 

(SMR),, for example, is still functioning in its capacity as an NGO, but its position vis-a-vis City Hall 

iss unclear (interview A. Menebhi). The confusion and apparent disinterest among most of the 

intervieweess regarding the current status of the migrant advisory council(s?) is one indication of this. 

Inn short, it appears that most of the relevant actors, within the municipality and in the migrant 

organizations,, do not place much consequence in the role of the advisory council. 

5.44 Socio-economic domain 

Welfaree policies. During the 1980s, the municipal Welfare Division (Dienst Welzijn Amsterdam 

-- DWA) was directly involved in implementing social policies affecting minorities, as it allocated the 

largee sums of government and municipal funding earmarked for minority-targeted programmes and 

projects.. Since the 1990s many if not most of the social policies have been initiated and implemented 

byy the city districts, which have their own welfare and education departments, and by various 

"quangos""  (quasi-NGOs: institutionalised, publicly-funded civic organizations) involved in different 

aspectss of social policy. In the area of youth policy for example, each city district decides which 

actionss it wil l take, resulting in a variety of uncoordinated projects71 (interview Van der Aa). Despite 

thee decentralisation, the Welfare Division remains a huge bureaucracy that busies itself with 

formulatingg and coordinating social policy at a city-wide level, providing assistance to the city 

districtss and initiating new projects.72 

Policymakingg within the Welfare Division follows the universalist line advocated in the Diversity 

Policyy in that many welfare policies are no longer minority-targeted. Instead, DWA staff "take into 

considerationn the integration aspects'" when necessary. However, they also develop migrant-targeted 

projects,, for example, the Youth Education department proposed a programme to identify and 

counsell  Antillean problem youths. Other ethnic-targeted projects initiated at the district level are 

developedd together with the Welfare Division, e.g. a proposed old-age home for residents of 

Indonesiann origin. According to Bolten, 

Wee are not going back to Minorities Policy, but we are not afraid to have some [ethnic] 
target-groupp policies...Target-group policies are generally avoided, but sometimes it's 
inevitable. . 

Suchh ethnic-targeted projects are seen as "temporary measures" that are necessary to address 

specificc problems that wil l eventually disappear. Bolten describes this as an evolutionary process: if 

Seriouss welfare cases (broken families, juveniles in danger) have become the responsibility of welfare agencies at the 
regionall  level. 
-- The Welfare Division contains between 250-300 staff none of whom are actively involved in street-level social work. 
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Diversityy Policy is the antithesis to the target group approach, the DWA is formulating its own future 

policyy that he describes as a "synthesis" of the two. 

Labourr market policies. For the most part, local policies in the socio-economic domain are now 

basedd on general, not ethnic-based criteria. In local labour market policy, for example, a more 

universalistt approach has been adopted according to which unemployment is not an ethnic minority 

issuee but a problem of low educational qualifications. Today the only remaining minority-targeted 

projectt in Amsterdam is a small support centre for small-and medium businesses. This service 

(Emporium)) is aimed at (but not exclusive to) ethnic entrepreneurs, and is run by a local NGO 

fundedd jointly by the municipality and the EU. This is a far cry from the minority-targeted labour 

markett policies of the 1980s (interview J. Rath). 

Educationn policies. A similar shift has occurred in local school policies. In the 1990s national 

policiess changed from focusing on ethnic minority children to targeting socially disadvantaged 

childrenn based on non-ethnic criteria (Phalet 2001: 7-8). In Amsterdam, the Alderman for Minorities 

Policyy also held the education porftolio after 1994. Jaap Van der Aa quickly abandoned the previous 

"magnett schools" policy, saying that educational attainments in the targeted schools had not risen 

despitee the extra resources allocated to them. Instead, he advocated a universalist attitude according 

too which ethnic-based solutions were not the solution to failing students or problem schools: 

Myy experience as a school director showed me there were as many differences as similarities 
betweenn Moroccan students, and programmes targeted at Moroccans missed the mark. We 
hadd to concentrate on those pupils who needed special attention, whether they were 
Moroccann or Dutch (interview Van der Aa). 

Insteadd of targeting "black schools", Van der Aa proposed that all schools in Amsterdam set 

themselvess a goal of reaching the national average in school attainment. This meant that all below-

averagee schools should improve their performance by concentrating on individual pupils rather than 

ethnicc group-targeted measures. However, the alderman had few means to promote this policy 

beyondd persuading the schools' directors and boards. In effect, each school was left to its own 

methods,, which are determined now at the district level. One example is an initiative by the district 

councill  of Oud Zuid to transform a failing "black school" into a "Community School" (see Box 9.5). 

Altogetherr some 260 "general" and "specialized" schools, including some 15 Islamic schools. 
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Boxx 9.5 From a "black school" to a "Community School" in the Pijp 

Thee Pijp is an ethnically diverse neighbourhood located in the 19th century belt surrounding 
thee historic centre. The phenomenon of "black/white schools" began here after labour 
migrantt families settled and enrolled their children in local schools and Dutch families 
movedd out or enrolled their children in better ("whiter") schools outside the Pijp. In De 
Edelsteenn primary school, enrollment dropped from 170 to 75 children, with 80% of the 
remainingg pupils being Moroccan. De Edelstein's "black school" reputation meant the flight 
off  Dutch pupils followed by Surinamese and Turkish pupils as well, according to the 
school'ss director. 

Inn 1998 the district council of the Pijp neighbourhood decided to fight this trend. In 2000 the 
schooll  re-opened under a new name in a new, renovated location. The "Community School" 
iss based on the American concept of the same name, and includes a primary school, 
kindergartenn and community centre (buurthuis). The latter two components are run by a 
locall  semi-public NGO (Combiwel), which is responsible for developing links between 
parents,, the school and the local community. 

Thee Community School was developed with the expressed aim of attracting Dutch (and 
otherr minority) children back to the neighbourhood, offering an enriched programme of 
activitiess which go well beyond school hours, smaller classes and no less importantly, a new 
image.. As a result, enrollment rose to over 100 pupils (thus lowering the percentage of 
Moroccanss to 409c). The remaining pupils come from Surinam, Turkey, Tunisia, etc.. as well 
ass a dozen "Dutch" pupils (several from interracial marriages). 

Despitee this ethnic diversity, the school does not emphasize its multicultural character. 
Duringg Islamic holidays, for example, Muslim pupils are allowed to leave early and 
celebratee with their families at home, but Dutch holidays (e.g. Sinterklaas) are celebrated 
withinn the school. According to the school's director, the policy is to be sensitive to pupils' 
familyy (rather than ethnic) background. Thus, emphasis is placed on expanding Dutch 
vocabulary,, since most pupils come from families where Dutch is not well-spoken. He 
explainss this policy in practical terms: better Dutch is what the pupils need most, and 
emphasizingg multicultural aspects (e.g. celebrating Islamic holidays) would only scare away 
thee non-Muslim parents. 

Sources:: Interview, T. Rek; Combiwel 2002-03: "Een basisschool en een buurthuis in een 
gebouw""  http://www.democratenmuiden.nl/pol-communityschool.html. 

Policing.. In this issue area, local policy expresses a shift in the opposite direction, from an 

Assimilationist-typee policy ignoring the ethnic dimension, to a Pluralist-type policy that takes it into 

consideration.. In the Netherlands, policing is a local policy area in medium to large cities.75 Dijkink 

(1990)) looked at the involvement of City Hall in Amsterdam's policing policy over several decades. 

Duringg the 1980s the politically-correct discourse in Amsterdam's city council required that the 

44 Based largely on Dijkink 1990; interview G. Dijkink. 
'' In the 1990s a nation-wide reorganisation of the police replaced the municipal police (headed by the mayor) with 

regionall  police, headed by a committee of all the mayors. The regional police of the Amsterdam-Amsteland region is still 
dominatedd by the (former) municipal police of Amsterdam which is by far the largest force, and Amsterdam's mayor has 
thee main voice. 
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ethnicc dimension of crime was formally ignored, even as the proportion of migrants involved in 

crimee rose.76 The Amsterdam police were sensitive to this political correctness, and territorially-

basedd policing (which could be seen as stigmatising migrant neighbourhoods) was not applied to the 

Bijlmer,, despite its high crime rate.77 In contrast, a territorial policing policy was applied in 

Amsterdam'ss other high-crime area in Zeedijk, an inner city area which does not have a clear 

"ethnic""  character (ibid: 157). 

Inn the 1990s there are signs that this Assimilationist -type attitude (officially ignoring the ethnic 

dimension)) may be changing. A prominent example is the "Hardcore policy" (Hardenkernbeleid) 

initiatedd recently to deal with juvenile delinquency in several neighbourhoods, which focuses 

explicitlyy on Moroccan youth. The project was adopted in 2000 as a high priority project by the 

mayor,, showing that ethnicity is no longer a taboo subject in local policing policy (interview E. van 

Kempen).. Another example can be found in a proposal made in an internal police report in the mid-

1990s,, for defining different neighbourhoods in terms of 'community policing'. The original proposal 

includedd the ethnic composition of the residents as a criterion. Although this criterion was later 

dropped,, the incident revealed that ethnicity is perceived within the police as a determinant of crime 

ratess ~ and that this perception can be expressed formally. 

5.55 Integration policy 

Thee second component of the Diversity Policy is an Integration Policy which explicitly targets 

certainn migrant populations (the "ethnic minorities" defined earlier under the Minorities Policy). 

Amsterdam'ss Integration Policy includes a "Newcomers" programme, an "Oldcomers" programme 

(forr pre-1998 immigrants) and an "Adult Education" programme. The latter is a general policy but 

participantss are overwhelmingly of ethnic origin. This confusing mix of general and ethnic-targeted 

policiess is expressed in an equally confusing organisational structure that has undergone several 

revisions.744 At the time of writing, an 'Education and Inburgering' unit (E+I) within the department 

off  Instruction, Youth and Education was responsible for all three programmes. 

Newcomerss Civic Integration policy (inburgeringbeleid).m The city of Amsterdam initiated its 

migrantt reception policy (then called nieuwkomerbeleid) in 1993 as an experimental programme and 

madee it obligatory in 1995. The declared aim was to "advance the self-sustainability of immigrants" 

766 Politica! correctness extended beyond city council to the local press, which applied self-censorship and under-reported 
crimee in areas known as migrant neighbourhoods, such as Bijlmermeer (Dijkink 1987: 115). 
777 According to Dijkink. this can also be explained by the physical layout of the area and by the presence of a central 
nongovernmentall  actor (the housing corporation responsible for Bijlmeer) which had some security responsibilities 
(Dijkinkk 1990: 161). 
788 The proposal was raised the mid-1990s as part of a commissioned study to predict the workload for the local police 
team.. The ethnic criterion was dropped after an outside evaluation showed that it could not statistically predict the 
numberr of crimes in the neighbourhood (the number of pubs was a more reliable predictor) (interview Dijkink). 
nn At first the 'integration process' for newcomers was coordinated by a special unit within the Welfare Division 
('Amsterdamm Newcomers Bureau', later 'Newcomers Instreaming Amsterdam' - INKA) . In 2002 1NKA was combined 
withh other units into an enlarged Education and Inburgering' (E+I) unit comprising some 15 people within the 
departmentt of Instruction, Youth and Education and is now responsible for all three policies: 'Newcomers', Oldcomers' 
andd 'Adult Education'. This re-organization apparently marks a shift back to more minority-targeted policies. 
800 "Inburgering" can be roughly translated as civic integration. 
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inn the areas of education, labour and daily life in the city. This was to be accomplished by combining 

thee existing potpourri of integration measures (some optional) into a comprehensive and compulsory 

process.. Apparently, the city's immigrants had not followed sufficiently the integration aims of the 

municipalityy until then, as "only 20% of the newcomerss were reached" by municipal integration 

projectss prior to 1995. In wording reminiscent of the relation toward immigrants in the 1950s, the 

municipall  welfare department claims that "Newcomers must be given the possibilities for a 

systematicsystematic civic integration'" (http://www.e-i.amsterdam.nl. italics added). 

Thee Newcomers policy began as a pilot in the municipalities of Tilburg and the Hague, was later 

adoptedd by Amsterdam and a dozen other cities, and developed into a nationwide policy, with 

implementationn delegated to the local authorities (Adusei 2000: 18). In 1998, the "Newcomers Civic 

Integrationn Law" made the inburgering programme obligatory within 12 months of arrival in the 

Netherlandss for all adult newcomers belonging to the targeted "ethnic minorities" categories. The 

laww established the formal framework of the policy, including the timeline and financing procedures. 

Thee framework requires every immigrant to complete an "inburgering trajectory" within 18 months 

(seee Box 9.6). Municipalities are responsible for immigrant registration in each city, overseeing the 

requiredd educational courses and outsourcing the other services involved, as well as coordination and 

monitoringg (ibid). 

Boxx 9.6 "Links in the chain" of the Inburgering process 
Thee Newcomers or Civic Integration policy includes several components. The process 
beginss with an inburgeringscontract signed between the new immigrant and the 
municipality.. This specifies his/her "trajectory of activities which must be concluded 
satisfactorilyy (e.g. testing level, diploma) within a predetermined period." The municipal 
websitee describes four "links in the chain"(scfiakeIs in de keten) of the integration process 
(thee irony of these terms appears to have been lost on the zealous integration professionals): 

"Selectionn and Identification". The newcomer is registered at the municipal registry and gets 
aa "welcome talk" outlining his rights and obligations. He is then assigned a "trajectory 
guide""  who wil l escort him throughout the process. A "research unit" compiles the data on 
eachh newcomer, providing the city with comprehensive statistics on its migrant population. 

"Assessmentt and placement". This includes "intake talks" in which the guide should uncover 
thee newcomer's situation: professional background, family, health issues, etc. The guide then 
proposess an individual "trajectory" ("inburgeringtraject") for the migrant. This proposal is 
butt one component in the 5-6 week (!) inburgeringdiagnoseprogramma of language and 
otherr tests conducted by the research unit. 

Basedd on the above, an individual "educational programme" is prepared for each migrant. 
Thiss includes instruction in Dutch (averaging 600 hours) as well as a course entitled "social-
occupationall  orientation" (70 hours). The courses are outcontracted to the Regional 
Educationn Centres (ROC), a nationwide schools network. At the end the migrant must past 
proficiencyy tests in order to receive his inburgeringcertificaat from the municipality. 

"Referral""  {overdracht). Formal advice is then given to the migrant for further steps to 
integrate,, including a recommended work or study trajectory as well as "social participation 
orr social activity". Following the advice is not mandatory. 

Sources:: www.e-i.amsterdam.nl/pages/uitvoering/inburgering.htm: Adusei 2000. 

250 0 

http://www.e-i.amsterdam.nl
http://www.e-i.amsterdam.nl/pages/uitvoering/inburgering.htm


Aduseii  (2000) found that less than 10% of the new immigrants who were obliged to participate 

actuallyy complete the entire inburgering programme (ibid: 57). The reasons include unsuitable hours 

(manyy migrants work during the day, often the women take care of children) and locations of the 

courses.. Most of the Dutch courses are in the evenings when participants are tired. It is not surprising 

thatt only a small percentage pass the proficiency exams "on schedule" and absenteeism levels are 

high.. In May 2002 the municipality instituted regulations for a "sanctions procedure" which can be 

appliedd to any of the outcontracted agents involved, in case of failure by one of their clients (e.g. an 

immigrantt who drops out of a course). This appears to be a sign that there are problems of 

accountabilityy within the process. 

Oldcomerss and Adult Education policies. The stated aim of these two programmes is "to 

overcomee arrears in education and the labour market for Amsterdam residents, integrating them into 

thee modern city" (www.e-i.amsterdam.nl/pages/nieuws). Both programmes offer optional Dutch 

language,, "orientation in society" and computer literacy courses. The "Oldcomers policy" targets 

pre-19988 migrants who are no longer eligible for the Newcomers policy. Some of the courses are 

ethnic-specific,, e.g. a Dutch language and computer course for Turkish women.81 The "adult 

education""  policy offers similar courses to all residents regardless of origin, but over 80% of the 

participantss are also ethnic minorities. In effect, the Adult Education and Oldcomers programmes 

servee as frameworks for continuing ethnically-specific and targeted measures. The reason given for 

thee Adult Education programme is that the course hours budgeted by the national Newcomers 

programmee were deemed insufficient (interview T. Bolten). 

Thee various courses in the three programmes are subcontracted through the city districts to 

variouss NGOs, including some migrant organizations. The latter may also propose specific courses 

basedd on demands from their clientele. In practice, most courses are outsourced to Dutch 

organizations.. The reasons given for this vary. According to an official responsible for 

outcontractingg courses in the Southeast district (himself a veteran migrant), most migrant 

organisationss "are not yet qualified to implement" the courses and "don't believe themselves in these 

policies.""  For this reason the lion's share of teaching is contracted to "a large, professional Dutch 

organization""  (interview E. Adusei). According to the representative of a migrant organisation 

involvedd in the programme, "we teach our migrants better than [the Dutch teachers] and we do it for 

lesss money, but they [the Municipality] won't admit it" (interview R. Yuksul). 

Amsterdam'ss 'integration Policy" acquaints its newcomers, if not with the local host society, 

thenn with the vast machinery of social workers, instructors and bureaucrats who oversee their 

"inburgering"inburgering trajectory" over the first two years. The inburgering process involves among others the 

Foreignerss Police, City Registrar, the district Newcomers Bureaus, the regional employment bureau 

andd various quasi-governmental NGOs outcontracted for other components ('social guidance', etc.) of 

thee programme. Further provisions in this policy include childcare facilities for parents taking the 
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requiredd courses, a municipal "Fund for newcomers expenses" and an ombudsman to handle 

complaints.. With its mix of paternalistic good intentions, compulsory arrangements and institutional 

self-sufficiency,, the inburgering programme, continues the century-old tradition of Dutch social 

policyy to "help" its Strangers, who are not expected to integrate by themselves according to the host 

society'ss expectations. 

6.. Summary 

Amsterdam'ss policy trajectory over the past fifty  years demonstrates how this city's migrant 

policiess expressed broad shifts in the attitudes and expectations of the host society. Until a decade 

ago.. changes in host-stranger relations in the Netherlands followed quite closely the actual trajectory 

off  migration phases, from transience to temporariness to permanence. Migrant policies in 

Amsterdamm from the 1960s to the mid-1990s evolved correspondingly, from Non-policy to 

Guestworkerr to Pluralist policies. In the mid-1990s a new type of policy response evolved toward 

migrants/minorities,, discussed below. 

Postwarr labour migration to Amsterdam included a brief Transient phase from the late 1950s 

too the early 1960s. This phase was characterised by predominantly southern European male workers 

whoo for the most part returned home after a few years. At this stage there was no involvement on the 

partt of the local authority and those who remained were integrated locally through civic institutions, 

particularlyy in the 'Catholic pillar'. The shift to a Guestworker phase of migration occurred in the 

mid-1960ss with the introduction of a national guestworker policy (1964 - 1973). This was expressed 

inn the quantity of labour migrants in Amsterdam (from hundreds to thousands) and a change in their 

ethnicc origin (predominantly Turkish and Moroccan). By the early 1970s signs of settlement 

appeared,, but the 'myth of return' was still shared by hosts and migrants alike, a characteristic of this 

migrationn phase. 

Thee expectation of a temporary stay was expressed in local policies that were meant to 

accommodatee the guestworker population fora limited period in basic living conditions, with 

responsibilityy for most migrant needs left to their employers. The municipality ignored the rampant 

exploitationn of migrant workers in the local housing market but provided some short-term solutions. 

Formally,, labour migrants had equal access to basic social services and even to social housing, 

althoughh the latter remained on the whole inaccessible to the newcomers. As to their cultural/ 

religiouss Otherness, the migrants were left to their own devices. In terms of the typology, this can be 

summarisedd as a Guestworker-type policy phase. 

Inn the 1970s, the awareness of a permanent labour migrant presence grew in Amsterdam but it 

tookk several years for this to find expression in formal policy changes. The main shift in local policy 

occurredd in the housing area, where the municipality moved from short-term solutions geared for 

singlee men, to informal long-term solutions allowing access to family-size social housing. In other 

domainss the change was slower. Municipal workers became involved informally in the social and 

Sii These are primarily women who arrived through family reunification as teenagers with littl e or no schooling. Over 
15000 "'oldcomers" have participated in such courses (www.e-i.amsterdam.nl/pages/nieuws/certincaat.html). 
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culturall  needs of the migrant population in the mid-1970s, but officially the municipality continued 

too ignore manifestations of cultural Otherness, such as ad hoc mosques and political mobilisation. 

Thiss contrasted with local policies toward post-colonial immigrants, whose associations were 

recognisedd earlier and received municipal support. In this period (1970s) migrant policies still 

expressedd different host attitudes and expectations toward differently defined types of newcomers: 

'repatriates'' from Indonesia, post-colonial immigrants from the Caribbean, 'guestworkers' 

predominantlyy from Morocco and Turkey. 

AA Pluralist policy phase began in the 1980s, with formal acknowledgement of the labour migrant 

permanencee in Amsterdam, paralleling official recognition at the national level of permanent "ethnic 

minorities""  (and a re-definition of categories of Strangers by the host society). The new Minorities 

Policy,, based largely on the national policy, clearly espoused a Pluralist vision of Amsterdam as a 

multi-ethnicc city which accepts the permanence of the migrant population and embraces their 

Otherness.. Throughout the 1980s policymakers assumed and expected that the successful integration 

off  the migrants could be achieved without sacrificing their cultural Otherness. Indeed, community-

basedd cultural and religious distinctiveness was seen as the basis for integration in a multi-cultural 

city. . 

Thiss Pluralist attitude can be seen as continuing a particularly Dutch brand of host-stranger 

relations,, of separate-but-equal communal co-existence (later institutionalised in the pillar system). 

Thiss tradition of co-existing with Others had allowed the Netherlands to prosper despite deep 

ideologicall  and cultural differences within the society, and indeed to absorb external Strangers. Once 

thee labour migrants were acknowledged as permanent, the historical legacy of pillarisation 

legitimisedd a Pluralist approach to their (expected) integration. In Amsterdam, the gedogen approach 

too co-existing with Strangers was especially deeply rooted, and was applied to newcomers as well as 

too indigenous Others. 

Thee city's Minorities Policy (ca. 1980 - 1994) expressed this Pluralist approach toward migrants 

inn espoused as well as enacted policies. City council implemented ethnically-sensitive targeted 

policiess in all but the Spatial domain (in which migrants were already effectively incorporated). In 

thee Juridical-political domain, ethnic-based organisations were encouraged to play a key 

intermediaryy role between individual migrants and the local polity. Thus, ethnic-based advisory 

councilss were established in addition to local voting rights, while various pro-active policies aimed 

att empowering ethnic minority communities. In the socio-economic domain, ethnic-specific and 

"targett group" policies were applied in various issue areas including education, welfare and the local 

labourr market. In the Cultural-religious domain, City Hall strongly supported minority religious and 

culturall  institutions and delegated ethnic-specific services to them. While many local policies were 

implementedd within the framework of the national Minorities Policy, Amsterdam was especially 

zealouss in the application of Pluralist-type migrant policies. 

Thee 1990s witnessed a reaction against the Pluralist approach to integration, nationally as well as 

locally.. In terms of host-stranger relations, this maybe seen as a reaction in part of the host society to 
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thee perceived permanence and pervasiveness of Strangers (as described in Chapter 2). The perception 

off  an overly pervasive presence of Otherness is linked to popular sentiments that the newcomers 

havee not sufficiently integrated according to host society norms, in part due to policies that were 

overlyy protective of their cultural and religious Otherness. At the national level, one reaction to the 

perceivedd failure of the Pluralist approach has been to press for stricter integration of migrants into 

thee host society. According to the new approach, integration policies should emphasise 

commonalitiess rather than differences, encouraging newcomers to conform more closely to the 

normss of the host society, e.g. in the status of women. However, the new approach does not aspire to 

assimilatee newcomers in the modernist sense, in that the right to maintain one's Otherness is 

recognisedd (and may even be supported). 

Inn Amsterdam, this new approach was reflected in the 1994 municipal elections: although the 

samee party (PvdA) continued to dominate in city council, several key players including the new 

Aldermann for Minorities Policy pressed to abandon the existing migrant policy. The new approach, 

advocatedd by migrant representatives as well, was to focus on problems rather than 'problem groups'. 

Policiess should be sensitive to diversity within minority communities and not just between them. 

Consequently,, a more universalist approach was advocated, with actions to be based on individual 

ratherr than ethnic-group criteria. 

Thee change from Pluralist-type migrant policies began in Amsterdam after the 1994 elections, but 

wass only formalized in 1999, in the new Diversity Policy. This was expressed in espoused as well as 

enactedd policies toward migrants/minorities. Policy reports no longer speak of "integrating ethnic 

minorities""  but of "creating conditions to ensure the full participation of all individuals in the city", 

etc.. Thus, in the Juridical-political domain the civic integration (inburgering) programme is meant 

too ensure the political participation of newcomers in the local polity, while the ethnic minority 

advisoryy councils are to be restructured into just one (multi-ethnic) advisory council. In the Socio-

economicc and Cultural-religious domains ethnically-targeted policies are being phased out. 

Thiss new phase in local migrant policy, however, is not the result of any significant change in the 

objectiveobjective situation of Amsterdam's migrants/minorities (as in the previous phases). Rather it reflects 

aa subjective shift, in host society attitudes toward the presence of Strangers. If the Minorities Policies 

off  the 1980s represented an avowedly Pluralist attitude toward the integration of ethnic minorities, 

todayy they are expected to abandon some of their Strangeness and conform to host society norms. In 

short,, the embrace of Otherness is no longer in favour in the Netherlands. Amsterdam's new 

'Diversityy Policy' is the local expression of this shift in host-stranger relations. 

Butt the change away from Pluralist-type migrant/minority policies is not as clear in the enacted 

policiess as it appears from the espoused policy. One reason is that local actions affecting migrants 

aree now determined at the city district more than at the municipal level, where the Diversity Policy 

wass formulated. In addition, it appears that the professional welfare bureaucracy in the municipality 

wil ll  not so quickly abandon the Pluralist approach to migrant integration. This may have less to do 
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withh the embrace of Otherness espoused by the Minorities Policy two decades ago, and more to do 

withh the paternalistic tradition toward Strangers in Dutch welfare institutions. 

Thee Diversity Policy presents a reaction against the Pluralist approach, yet it cannot be identified 

withh the Assimilationist type in our model. The presence of such a policy in Amsterdam, as well as 

inn other cities, raises the need to consider an additional type of 'local policy response to ethnic 

diversity'' which was not covered within the original typology proposed in Chapter 4. This new type 

wil ll  be discussed in the Conclusion chapter. 
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PARTT THREE 

10.. Summar y and Conclusion s 

1.. Introduction 
Thee arrival and settlement of labour migrants in cities and local policy responses to these 

newcomerss present a European-wide phenomenon today. Beyond the practical consequences for 

cities,, the settlement of labour migrants sets in motion actions and reactions at the local level that 

reveall  what we have termed 'local host-stranger relations'. It is this aspect of local policymaking that 

thiss book has explored. By focusing on this dimension of local policies toward migrants I hope to 

havee shed light on an aspect of policymaking that is often implicit, and has not been systematically 

developedd in the local-level literature on migrant policy. 

Thee Findings from the literature survey and the four case studies that comprised this research 

projectt present a very complex picture of cities and their reactions over time to the settlement of 

labourr migrants. The 'local migrant policies' (as defined in Chapter 3), are expressed in mayoral 

statements,, council decisions and various policy documents, in organisational changes within the 

locall  authorities, and in various actions affecting migrants. The latter include a wide variety of local 

servicess provided directly by the municipality or indirectly through delegation to civic organisations; 

actionss (or inaction) regarding ethnic-based mobilisation and other manifestations of cultural and 

religiouss Otherness; urban development policies, and more. This smorgasbord of espoused and 

enactedd policies is thoroughly embedded in the particular context of each city, raising the question of 

comparabilityy between the cases. 

Onee aim of this book was to make sense of such variety, i.e. to test the plausibility of 

generalisingg from so many details. To this end an analytical framework was proposed, based on a 

modell  linking local migrant policies to the concept of host-stranger relations. In the model, "host-

strangerr relations" are defined as the attitudes and expectations of the local authority regarding the 

temporall  and spatial presence of its migrant population (the time they are expected to remain, where 

theyy reside in the city) and regarding their Otherness (cultural/religious differences) (Table 2.2). 

Suchh attitudes and expectations are but one manifestation of a broader set of host-stranger relations, 

inn which every society defines and relates to "its Strangers" (including indigenous Others as well as 

newcomers),, as described in Chapter 2. 

Thiss research project sets out to explore the hypothesis, that local policies toward labour 

migrantss can be understood as an expression local authority attitudes and expectations toward these 

newcomers,, i.e. of local host-stranger relations. But this hypothesis remains at the level of 

abstractionn characterising similar models, of immigration/integration regimes at the national level. 

Thosee national-level explanations (such as Castles' 'citizenship regimes' on which my model is 
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partiallyy based), have been rightly criticised as overly deductive, too abstract and overlooking 

empiricallyy observed variations in migrant policies {see Chapter 3). 

Too get beyond this level abstraction a typology is proposed, elaborating the link between local 

host-strangerr relations (different attitudes/expectations of the local authority toward labour migrants) 

andd specific local migrant policies (Chapter 4). The typology groups local policies toward migrants 

intoo four 'policy domains' (Juridical-political, Socio-economic, Cultural-religious and Spatial), 

subdividedd into issue areas. This makes it possible to get an overall picture of a city's migrant 

policiess at any one time. The second dimension of the typology proposes four general 'types' of local 

policyy response to migrant settlement/ethnic diversity: a Transient (Non-policy) response, a 

Guestworker-typee response, an Assimilationist-type response and a Pluralist-type response. These 

policyy types or phases correspond to four types of host-stranger relations (Table 4.1). Based on 

findingss from a literature survey as well as deductive reasoning, more specific policies are suggested 

ass manifestations of each general 'type' of policy response in each issue area, creating the full 

typologyy at this stage of the study (Table 4.2). 

Usingg this analytical framework, I followed the development of local policies toward migrants in 

fourr cities (Rome. Tel Aviv, Paris and Amsterdam) and analysed the findings (chapters 5-9). By 

groupingg the observed policies in each case study into domains and issue areas, it was possible by 

andd large to identify the general types/phases proposed in the typology, in each case. Following this 

overr time revealed a trajectory of policy responses in each city. 

Inn the following pages these findings are summarised in a condensed form, followed by more 

generall  conclusions and comparative analyses, again using the host-stranger relations model and the 

typologyy as the theoretical framework. The plausibility of this exercise wil l demonstrate to what 

degreee the primary aim of this work has been achieved: to generalise from a large body of detail, 

comparee between complex and 'contextually thick' cases, and arrive at some overall conclusions that 

shedd light on this topic, pointing the way (and providing the means) for further research. The 

theoreticall  and practical implications of this are discussed at the end of the chapter. 

2.. Findings and conclusions from the case studies 

Thee four case study cities were chosen to represent, at least at first glance, each one of the four 

typess of local policy responses to labour migrant settlement. Rome and Tel Aviv are both 'new 

immigrationn cities' in that labour migrants have become a significant phenomenon there within the 

pastt two decades. Based on preliminary findings from the literature survey, Rome was chosen to 

exploree the Non-policy phase; Tel Aviv was chosen to represent the Guestworker policy phase in 

partt based on my previous participant observation in that city. Paris and Amsterdam, two 'veteran 

immigrationn cities', were chosen to represent the Assimilationist and Pluralist response types, 

respectively.. The four cities were chosen from among several 'candidates' suggested for each type by 

thee literature survey, for reasons elaborated in Chapter 5. However, beyond exploring and testing one 

off  the four policy types, each case study followed that city's migrant policy development over time 
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(fromm just over a decade in Tel Aviv to over a century in Paris), revealing a number of phases in 

additionn to that first identified in the typology. The case studies also revealed where the typology 

doess not exactly Tit' the observed policy responses. This is summarised in the following pages. 

Rome e 
Romee was chosen to explore what was identified in preliminary findings as a 'Non-policy' type 

off  reaction (Chapter 6). A survey of municipal (in)actions up to 1990-91 verified this type of 

response,, and the connection with what can be identified as Transient-type attitudes toward 

immigrantss in City Hall. A political-institutional analysis would explain the municipality's lack of 

responsee to the migrant presence in terms of the weakness of Italian local authorities together with a 

relativelyy organised Third Sector. Thus Rome's inaction vis-a-vis the mounting needs of the migrant 

populationn throughout the 1980s is an extension of City Hall's habit of abdicating the responsibility 

forr marginalised populations to civic society. This is a plausible explanation, but the host-stranger 

relationss model allows us to add a further nuance: Rome was particularly unwilling to address the 

growingg needs of labour migrants due to City Hall's persistent Transient-type attitude toward this 

population.. This can be understood considering the historic presence of transient Strangers in Rome, 

andd may partly explain why two internal reports in the early 1980s, which identified the beginnings 

off  a permanent migrant presence in Rome and its implications, were ignored. The widening gap 

betweenn the actual phase of migration in Rome and the continued Transient attitude in City Hall 

culminatedd in the 1990-91 Pantanella crisis, which forced an acknowledgement of the permanence of 

labourr migrants at the local and national level. 

Underr the new centre-left administration, Rome's local authority appears to have adopted a 

genuinelyy Pluralist attitude toward labour migrant integration, but has only partially translated this 

intoo actions. Our review of enacted policies since 1993 across the various issue areas reveals that 

changess have taken place primarily in the Juridical-political and Socio-economic domains, but the 

municipall  strategy consists of delegating nearly all of the actual work to civic organisations. 

Municipall  actions in the Cultural-religious and Spatial domains have been largely symbolic. This 

raisess questions regarding the extent to which City Hall is willing to take on the responsibility 

ensuingg from its declared aims of Pluralist-type integration. Nevertheless, the past decade of local 

migrantt policies cannot be described as a continuation of the old Non-policy dressed in a new 

Pluralistt rhetoric. Instead, Rome's new integration policy may be best understood as an intended 

PluralistPluralist policy. 

Thee case of Rome demonstrates that despite a clear change in the 1990s from a Transient to a 

Pluralistt attitude in the city's espoused policy, Rome cannot be regarded as having fully entered a 

Pluralistt phase in its enacted policy. To explain this gap we can turn again to institutional-political 

explanations,, specifically the relation between national government, local authorities and civic 

societyy in Italy. The weakness of Rome's municipality, in terms of management ability and resources 

(thee latter stemming partly from problems in the channeling of government funding through the 

regionall  level) have meant that much of its espoused policy remains on paper, or is delegated to 
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NGOs.. The presence of a strong, well-organised Third Sector in Rome means that City Hall can 

pursuee its new integration policy using the proven method of delegating responsibility to (or simply 

dependingg on) civic organisations -- a characteristic of the Italian style of governance. 

Tell  Aviv 

Inn the case of Tel Aviv (Chapter 7), the local authority reaction to labour migrant settlement 

evolvedd in less than a decade (and without any crisis) from a Transient attitude to a minimalist 

Guestworkerr attitude, to what may be called a liberal Guestworker attitude. The Tel Aviv case 

illustratess how the municipal bureaucracy awoke to the migrant presence and its policy implications 

inn the first half of the 1990s, and eventually forced the political level to acknowledge this presence, 

att least as a 'temporary problem', in 1996. City Hall thus moved from a Non-policy response (which 

includedd some informal provision of services) in the first half of the 1990s to a characteristic 

Guestworkerr policy in the second half of the decade. 

Thiss was expressed across all the policy domains: in the Socio-economic domain the 

municipalityy accepted responsibility for providing minimal health, education and welfare services; in 

thee remaining policy domains City Hall largely ignored migrant needs and did not concern itself with 

thee migrants' self-organisation, manifestations of cultural Otherness, use of public spaces, etc. These 

weree regarded as temporary phenomena and the ultimate responsibility for "the foreign worker 

problem""  was left to the national government. In the Spatial domain, short-term solutions to the 

migrants'' overcrowded housing situation were considered and found to be outside municipal 

jurisdiction.. In sum, the municipality limited its migrant policy to short-term solutions while 

lobbyingg the government for a long-term solutions . 

Tell  Aviv's minimalist Guestworker policy can be understood in the context of Israel's 

exclusionaryy immigration regime. This results in a largely irregular/illegal migrant population that is 

ultimatelyy liable for repatriation; the presence of legal 'guestworkers' is also assumed to be a 

temporaryy substitute for the Palestinian labourers. Nevertheless, expectations of a long-term labour 

migrantt presence developed within the professional bureaucracy in the mid-1990s. Municipal 

attitudess toward this population changed in a bottom-up process which eventually resulted in the 

adoptionn of a new migrant policy in 1999, following the election of a new mayor. 

Thee new municipal administration is outwardly critical of the national guestworker regime, but 

inn its espoused as well as its enacted policy. City Hall presents an ambivalent position toward its 

labourr migrant population. This can be summarised as acknowledging the probability of a permanent 

non-Jewishh minority in the city, without fully accepting the consequences of such a development. 

Thus,, Tel Aviv's new migrant policy remains premised on the need to make lif e as comfortable as 

possiblee for the migrant communities "as long as they are here", without actually taking on the 

challengee of their long-term integration in the local society, economy or polity. In particular, the 

possibilityy of a significant new non-Jewish minority in Tel Aviv is not addressed as yet in the new 

policy,, reflecting the continued predominance of Guestworker-type attitudes within the municipality. 

Thee current local policy may thus be labelled a 'liberal Guestworker' response. 
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Paris s 
Thee case of Paris (Chapter 8) illustrates the continuity of an Assimilationist approach in local 

policyy that stretches back to the mid-19th century. Historically, newcomers to Paris were accepted as 

permanentt settlers (thus the absence of a Non-policy and Guestworker policy phase), but the French 

republicann ideology demanded that their Otherness disappear in a one-sided process of assimilation. 

Inn Bauman's terms (1995: 2), a "war of attrition...against the strangers and the strange" was waged 

byy the authorities in their desire to replace social and spatial chaos with Order. This Assimilationist 

approachh has been particularly dominant in Paris, where national and local policies often merged. 

Anotherr characteristic of the French context is the prevalence of policies in the Spatial domain. 

Inn Paris (and other French cities), territorially-based policies have served as a general framework in 

whichh implicit migrant policies are embedded. In this case study it was thus particularly difficult to 

determinee what constituted "local migrant policies" as defined in this book. Nevertheless, two 

conclusionss emerge. First, a continuous thread can be discerned in the urban development policy 

agendaa of both national (prefectural) and local (council and mayoral) policymakers. This can be 

summarisedd as the embourgeoisement of the capital, i.e. distancing the poor and other undesirable 

populationss progressively farther from the city centre, making place for middle class residents (and 

monumentall  spaces marking the new Order). A secondary agenda has been to upgrade the 

environmentt of the poor who were displaced, as well as those who remained. Beyond its practical 

aspectss (e.g. sanitation), this too can be seen as an attempt to replace disorder (disease, social 

marginality,, 'inappropriate urban forms', etc.) with a new social and urban Order befitting the status 

off  France's capital city. 

Thee second conclusion from the Paris case is that these policies significantly affected the 

dispersall  of its resident migrant/minority population, most of which is now found 'outside the city 

walls',, in the banlieues. The large number of migrants within Paris testifies to the city's historic and 

continuingg role as a magnet for newcomers. There is still debate on whether the dispersal of ethnic 

enclavess in Paris was an unintended result of embourgeoisement, or if urban renewal policies 

containedd an implicit ethnic agenda behind the universalist rhetoric of 'sanitation', 'renovation' and 

laterr 'social development of neighbourhoods'. What is clear is that despite the obvious impact of 

thesee policies on ethnic minorities, the ethnic element was explicitly ignored. In either case, this 

characterisess an Assimilationist-type response to ethnic diversity. In the other domains, too, Paris 

consistentlyy pursued Assimilationist-type policies. In contrast to the ethnicisation of policy that has 

occurredd in some French cities over the past two decades, the universalist approach to integration 

prevailss in Paris, in espoused as well as enacted policy. 

Thee politique d'integration initiated in 2001 by the new centre-left administration appears to 

markk a real break from Paris's Assimilationist tradition. Especially in the Juridical-political domain, 

thee establishment of an advisory "Citizenship Council of non-EU Parisians" is meant to signal the 

intentionn of City Hall to promote a "citizenship based on residency", until local voting rights are 

extendedd to non-EU residents. This directly contradicts the French republican model equating 
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politicall  participation with French citizenship. However it is still too early to judge the seriousness of 

thiss measure. In the other domains, the new integration strategy appears to be based on making 

existingg general services and policy frameworks ethnically sensitive, not on creating migrant-specific 

orr ethnically-based services. 

Regardlesss of what wil l emerge from the new integration policy, in its declarations the new 

administrationn has criticised the strict Assimilationist approach that characterised Paris up to now. 

However,, it already appears clear that the new espoused policy does not conform to what we defined 

ass a Pluralist-type reaction in the full sense. Thus 'migrant integration' continues to be seen in Paris 

ass a purely individual process and City Hall avoids any hint of community-based integration. 

Althoughh containing some Pluralist elements, the new rhetoric remains largely within the universalist 

discourse. . 

Amsterdam m 

Amsterdamm was chosen to illustrate the Pluralist type of policy reaction (Chapter 9). This case 

studyy also best illustrates how the analytical framework can be used to follow changes in one city's 

migrantt policies over a long period, identifying a policy trajectory that includes four different phases. 

Suchh a broad overview allows us to understand which local migrant policies have developed in 

accordancee with objective changes in the phases of migration, in contrast to policy changes resulting 

fromm subjective changes only. i.e. shifts in host attitudes toward migrants that are not connected to 

anyy change in migration. In the case of Amsterdam the findings point to a strong correlation between 

thee trajectory of actual migration phases and the local policy reactions, at least until the mid-1990s. 

Thus,, the shift that occurred in the mid-1960s, from a predominantly Transient phase of 

migrationn to a Guestworker phase, was soon followed by a shift from Non-policy to Guestworker 

policiess (expressed mostly in housing). As the Guestworker phase turned into permanent settlement 

(aa process beginning in the early 1970s and culminating in the late 1980s), Amsterdam's migrant 

policiess shifted to what can be identified as a Pluralist phase. This change began in the mid-1970s in 

housingg (opening social housing to labour migrant families) and was later expressed in the other 

policyy domains during the 1980s. A Minorities Policy was instituted in the 1980s, espousing a 

clearlyy Pluralist approach to migrants/minorities, based on a communal rather than individual-based 

approachh to integration and the importance of preserving the newcomers' Otherness. This was 

expressedd in local migrant policies in the Juridical-political, Socio-economic and Cultural-religious 

domains.. Municipal actions included encouragement of ethnic-based mobilisation, ethnically-

targetedd services, institutionalisation of ethnic-based representation, and support for cultural and 

religiouss Otherness in various forms. 

Thee most recent shift in local migrant policy began in 1994 and was formalised in 1999. In 

contrastt to the previous phases, it did not follow any substantial change in migration, i.e. we cannot 

identifyy a new migrant phase. The replacement of Amsterdam's 'Minorities Policy' by the new 

'Diversityy Policy' can be explained using a political-institutional approach. Focusing on the 

devolutionn of policymaking from municipal to city district level in the 1990s, the Diversity Policy 
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cann be seen as an attempt by policymakers in City Hall to create a new framework for coordinating 

district-levell  policies toward migrants. But this explanation would only reveal part of the picture. 

Usingg the host-stranger relations model we can identify a significant shift in host society 

attitudess toward the presence of Strangers in the 1990s. This can be summarised as a reaction in 

Dutchh society to the avowedly Pluralist approach of the 1980s, toward a more restricted 

understandingg of multiculturalism in which minorities are expected to conform more closely to host 

societyy norms. This can also be seen as a reaction against the perceived pervasiveness of 

Strangeness:: after nearly two decades of Pluralist-style integration, minorities are perceived as 'still 

tooo different'. While Dutch society recognises the permanence of ethnic minorities as well as their 

rightright to retain a certain degree of difference, it also expects a degree of assimilation. 

Att the national level, this shift in host society attitudes gathered pace throughout the 1990s and 

culminatedd in the Fortuyn 'phenomenon' in 2001-2. At the local level, the findings of the Amsterdam 

casee study show the change in the city's migrant policy to be a direct expression of a shift in host-

strangerr relations. However, they also reveal that enacted policy in several domains (primarily the 

Socio-economicc domain) retains some of its Pluralist characteristics, e.g. minority-targeted and 

ethnically-basedd actions. This anomaly can be understood again in both the political-institutional 

contextt and in terms of host-stranger relations. The latter highlights a paternalistic tendency that has 

characterisedd Dutch attitudes toward Strangers, especially within the social policy profession (in 

brief:: 'we know what is good for you'). This particular aspect of host-stranger relations, expressed in 

previouss decades in Assimilationist policies toward indigenous Others as well as newcomers (e.g. 

repatriatedd Indonesian Dutch), was later expressed in the 'bear hug' approach of the Minorities Policy 

towardd the ethnic minorities in the 1980s. 

Thee Minorities Policy can thus be seen as the Pluralist version of Dutch paternalism toward 

Otherness.. Especially in Amsterdam, where the social-democratic ideology was strongest, the 

(over)abundancee of ethnically-targeted policies can be understood not only as an expression of 

genuinee sensitivity for the Otherness of the newcomers, but also as an expression of this paternalistic 

approachh in social policy. The findings of the case study (e.g. the persistence of ethnically-targeted 

measuress emanating from the municipal Welfare Division) can be seen as a continuing manifestation 

off  this attitude toward Strangers, despite the more universalist rhetoric of thee Diversity Policy. 

Howeverr the 'Diversity Policy' may not be specific to Amsterdam. This policy response, neither 

completelyy Pluralist nor Assimilationist, was also found in the literature survey in cities such as 

Birminghamm and Stuttgart. Signs of this approach also appeared in the espoused policies of Rome 

andd Paris in recent years. This suggests a new 'type' of local policy response to migrants/ minorities, 

whichh will be addressed below. 
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3.. Comparative analysis and generalisation 
Thee above summaries demonstrate the utility of the analytical framework at one level: as a tool 

forr mapping out and comprehending complex local policy reactions, based on a detailed analysis of 
municipall  actions in a given city over a period of time. The following pages relate to the usefulness 
off  the analytical framework at a second level, as a tool for comparative analysis that allows 
generalisationn beyond the particular cases. 

TwoTwo sets of research questions were raised at the beginning of this book. The first set relates to 

thee 'what' and 'how' of local policy reactions to labour migrant settlement, and the second set relates 

too the 'why'. In addition, 1 raised the possibility that local migrant policies may throw a light on the 

evolutionn of city-State relations. These question are discussed below in subsection 3.1 (the 'what' and 

'how'' questions) and subsection 3.2 (the explanatory value of the host-stranger relations variable, i.e. 

thee 'why' questions). Subsection 3.3 discusses city-State relations. 

3.11 Comparing local policy responses to labour migrant settlement 
3.1.11 Identifying general 'types' of local policy reaction 

Thee case studies have shown that despite wide variety in many contextual variables (including 

differentt national migration regimes, scales of city, governance style and migration histories), it is 

possiblee to identify the general types of local policy response to labour migrant settlement, as 

proposedd in the typology, in particular cities and periods. Using the criteria of the analytical 

framework,, the Non-policy type was identified in Amsterdam (early 1960s), Rome (1980s) and Tel 

Avivv (early 1990s). A Guestworker policy phase was identified in Amsterdam (mid-1960s -mid-

1970s)) and in Tel Aviv (from the mid-1990s in two variations). Assimilationist policy was identified 

inn Paris in all the domains at least until 2001; Pluralist policy was identified in Amsterdam (mid-

1970ss -mid-1990s) and a variation of it was identified in Rome (1993 - 2002). Findings from 

Amsterdamm from the mid-1990s raise the possibility of a fifth type of local policy response. 

Thee case studies demonstrate that these general types can be plausibly identified by comparing 

thee actual policies (espoused and enacted) in the case study cities with the policies proposed in the 

typologyy in those issue areas (e.g. Amsterdam's policy toward migrant organisations in the 1980s fits 

thee Pluralist type in that issue area). Furthermore, they show that most policies in a given city more 

oftenn than not fit  in the same general policy type in a given period. It thus appears that despite very 

differentt contexts, cities go through similar phases in their policy reactions to labour migrant 

settlement.. Naturally, these types or phases vary somewhat in their local manifestations, e.g. 

Amsterdam'ss Guestworker policy was expressed more in social housing while Tel Aviv's 

Guestworkerr phase is expressed more in social services policy. Nevertheless, they are identifiable as 

generall  types in that they are comparable across different cities and distinct from the other types of 

policyy response, both in the attitudes that their policies express (e.g. labour migrants as a temporary 
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phenomenon)) and in the characteristics of their enacted policies (e.g. short-term solutions within 

particularr issue areas). 

3.1.22 Identifying typical trajectories in the evolution ofloca! migrant policy 
Preliminaryy findings from the literature survey indicated that there may be 'typical' trajectories, 

orr paths of local policy responses to migrant settlement, that repeat in different cities. Common sense 

ass well as the findings from three of the case studies indicate that Non-policy characterises the first 

phasee of reaction in most cities. But the case of Paris demonstrates that in countries with historically 

openn immigration policies this phase is not relevant, as immigration is assumed to be a permanent 

phenomenonn from the start. In this case, the typical trajectory would likely be from Assimilationist to 

somee form of more Pluralist response, as noted in the national-level literature (and hinted at by 

Mayorr Delanoë's recent integration policy in Paris). However, only a wider comparison with cities 

in,, for example, North America and Australia, can answer this question. 

Inn most European countries, labour migrants were originally perceived as a temporary 

phenomenon.. Our case studies reveal several possible paths of local policy reaction: in countries that 

adoptedd national guestworker policies in the 1960s, cities moved from a Non-policy phase to a 

Guestworkerr phase, eventually developing their own brand of more-or-less Pluralistic policies in the 

1980s-90s.. This was clearly the case in Amsterdam. In the case of Tel Aviv, the local authority has 

followedd the same trajectory but is not yet willing to move beyond the Guestworker phase. 

Meanwhile,, Israel's exclusionary Guestworker regime limits the policy options of the local authority. 

Romee presents an example of a city which did not pass through a Guestworker phase, moving 

directlyy from Non-policy to some version of a Pluralist-type policy. Rome's trajectory may 

characterisee other new immigration cities which experienced labour immigration after the 1980s, 

whenn national Guestworker policies were no longer considered viable in Europe. Since the 

Assimilationistt model of integration is also out of favour in most European countries, moving from a 

Non-policyy phase to a Pluralist-type reaction (or a variation of it — see below) may become the 

'typical'' trajectory in new immigration cities in Europe. 

Regardingg the transitions between policy phases, it appears that the change in municipal attitudes 

mayy be a bottom-up or top-down process. In Rome and Tel Aviv the first signs of change, away from 

aa Transient attitude, occurred within the professional level, which tried to alert the political level to 

thee apparent permanence (or at least non-transience) of the labour migrant presence. In both cases the 

warningss from below were ignored (in Rome much longer than in Tel Aviv). It appears that the 

actuall  shift to another policy phase may be precipitated by a crisis as in Rome. However a more 

commonn determinant of local policy change appears to be electoral change. In mayoral-led 

municipalitiess this means the election of a new mayor representing a new agenda (e.g. not from 

Chiracc to Tiberi). This happened in Rome in 1993, Tel Aviv in 1999 and Paris in 2001, where new 

mayorall  administrations initiated new phases of local migrant policy. In these cases the political 

'' In this sense, Tel Aviv is probably closer to other non-European cases (the Gulf States. Japan) where strict guestworker 
policiess continue. 
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changee was from a centre-right to a centre-left administration, but one cannot generalise from such a 

smalll  sampling. Amsterdam shows that significant migrant policy change can occur after an election 

evenn if there is no significant change in local government: the same party (PvdA) continued to 

dominatee city council. The Tel Aviv case illustrates how the shift in attitudes that precedes 

significantt migrant policy change may occur prior to electoral change (within the municipal 

bureaucracy),, but that electoral change maybe necessary to realize this potential. 

3.1.33 Relating between policy types/phases and policy domains and issue areas 
Aree certain types or phases of local policy response to immigration/ethnic diversity characterised 

byy more municipal activity in particular issue areas? According to the typology, the local policy 

responsee in the Non-policy and Guestworker phases is characterised by municipal inaction or is 

limitedd to meeting some basic, immediate needs of the labour migrant population. In the case studies, 

municipall  actions during these phases occurred primarily in the issue areas of social services and 

housing.. Inaction largely characterised the other issue areas during the Non-policy and Guestworker 

phases,, especially in the Juridical-political and Cultural-religious domains, as confirmed by findings 

fromm Amsterdam in the late 1950s-early 1960s, Rome in the 1980s and Tel Aviv in the 1990s and 

fromm the literature survey. 

Inn the Assimilationist phase, it appears that municipal actions in the Juridical-political and 

Cultural-religiouss domains are primarily negative, i.e. discouraging ethnic-based mobilisation; 

similarlyy the Socio-economic domain is less important, except in the area of language education. The 

Pariss case points to the Spatial domain as the main arena for local policymaking affecting migrants, 

butt we cannot generalise since it is unclear if this derives from the Assimilationist type or from the 

Frenchh context. Findings from the literature survey cannot clarify this point without further 

contextuall  depth (e.g. why were dispersion policies undertaken in Berlin and Frankfurt in the 

1970s?).. If Paris moves to a Pluralist phase in the following years, it will be interesting to see if this 

wil ll  be expressed in more municipal activity in the other domains (as appears to have begun in the 

Juridical-politicall  domain with the new advisory council). 

Inn the Pluralist phase, migrant-related policies in the Socio-economic domain remain important, 

supplementedd by municipal activism in the Juridical-political and Cultural-religious domains. This 

mayy be because the latter domains provide a low-cost, high-visibility way to demonstrate City Hall's 

multiculturall  attitudes. In a less cynical vein, these are also domains that were relatively neglected in 

previouss phases. This is borne out by the literature survey as well as findings from Amsterdam and 

recently,, from Rome and Paris. 

Inn sum, it appears that the Socio-economic domain is the primary arena for local policy reactions 

too migrants in all the phases, whereas the Juridical-political and Cultural-religious domains appear to 

bee more phase-sensitive. Spatial policies (including housing and urban development policies) are 

obviouslyy crucial, but the extent of local policymaking in this domain may be more context-sensitive, 

i.e.. dependent on national policies. These remarks should not be taken as definitive conclusions, but 

ass preliminary observations and directions for further research. 
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3.22 The concept of host-stranger relations in understanding local migrant policies 
Thee above shows that the analytical framework can be used to summarise and compare migrant 

policiess across different domains and cities. But how relevant is the concept of host-stranger 

relationss to understanding local migrant policies? Chapter 3 suggested a partial answer in that much 

off  the national-level theorising on immigration policies is actually based on distinctions between 

differentt host-stranger relations at the nation-state level, even if other terms are used ('inclusionary 

versuss exclusionary citizenship regimes', etc.) If this variable is important in determining different 

typess of migrant policies at the national level, the same appears likely at the local level. 

Indeed,, this study has shown that the host-stranger relations concept can contribute to a fuller 

understandingg of migrant policymaking at the local level. This approach is meant to complement, not 

competee with, the institutional-political explanations that are common in local-level analyses. In 

particular,, the focus on host-stranger relations reveals a dimension of policymaking that is often 

concealedd beneath 'pragmatic' policy discourses on improving or adapting services, meeting migrant 

housingg needs, political representation, etc. This dimension is made explicit by recalling some of the 

pointss raised by the 'host-stranger relations literature' summarised in Chapter 2, in light of the case 

studyy findings. 

Thee first point is that immigration - in particular the settlement of newcomers with a very 

differentt background from the host society — challenges the host society beyond the 'practical' 

impactss of such settlement. In trying to address these challenges, local policies reflect prevailing 

attitudess and expectations toward the presence of Strangers. This was revealed throughout the case 

studiess in various ways. 

Inn Tel Aviv this was perhaps most apparent, where the labour migrant presence was understood 

abovee all as temporary and problematic due to the newcomers being non-Jewish. From the 

beginningg and until now, this perception of the migrants' fundamental Otherness (as defined by the 

hostt society) continues to shape the national as well as the local policy response. In contrast, in 

Romee it is not religious or ethnic Otherness, but the underlying assumption of migrant transience in 

thatt city (compounded by the local 'laissez-faire' attitude toward Strangers), that explains in part the 

decade-longg Non-policy toward labour migrants. Once their permanence was acknowledged, a 

Pluralistt policy response was fairly easily adopted - although its implementation proves much more 

difficult. . 

Inn Paris, local policies affecting labour migrants can be understood as part of an historic 

approachh toward Otherness, of trying to distance undesirable populations from the city or else 

assimilatee them into the norms defined by the policymakers, e.g. by 'improving' their living 

environments.. In Amsterdam, changes in local policies toward labour migrants (e.g. from the 

Minoritiess policy to Diversity Policy), express changing perceptions of the role that cultural 

differencess should have in the local society. 

Second,, the way in which newcomers are perceived (indeed, defined) by the host society shapes 

migrantt policies at least as much, if not more, than the actual characteristics of the newcomers. As 
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Baumann noted, each society creates its own categories of Strangers. The case studies show how this 

hass affected local policies toward labour migrants. Thus, in Rome the legal status of migrants is 

crucial:: local integration policy since 1993 is very inclusionary in regard to legal foreign residents 

butt basically ignores the irregular migrants. In contrast, the local migrant policy of Tel Aviv ignores 

thee legal-illegal distinction and defines its target population as the 'foreign workers communities' --

codee words for non-Jewish migrants. In Paris the ethnic element is concealed, making the category 

off  'migrant/ethnic minority' in some sense irrelevant in local policymaking. Local migrant policies as 

wee defined them (policies significantly affecting migrants/ethnic minorities) must then be understood 

inn the context of French class-based definitions of Otherness, in which ethnic origin remains a 

backgroundd factor. In Amsterdam, the communitarian approach to dealing with Otherness 

(institutionalisedd through pillarisation) shaped the way the policies systematically defined different 

populationn groups as targets of different policies. 

Third,, a host society's perceptions of one type of Stranger influence its reaction to the arrival of 

otherr types of Strangers. This means that the local authority's response to labour migrant settlement 

shouldd be seen in the context of historic and current local host-stranger relations, i.e. how the local 

societyy has interacted, and continues to interact, with different types of Strangers, indigenous as well 

ass foreign. 

Inn Rome, the traditional prevalence of various kinds of (usually transient) foreigners can explain 

thee city's Transient attitude toward labour migrants as well. In Tel Aviv, attitudes (and later migrant 

policies)) were affected by the Israeli view of foreign workers as a non-threatening, temporary 

substitutee for Palestinian workers. Conversely, the Israeli attitude toward newcomers (Jewish = 

permanentt migrant, non-Jewish = temporary sojourner) has allowed City Hall to adopt a particularly 

tolerantt approach: the assumption of the labour migrants' temporariness, which is based not on their 

currentt civic or economic status but fundamentally on their non-Jewishness. allows the municipality 

too takes a liberal attitude toward its temporary guests. If and when labour migrants are no longer 

perceivedd as a temporary substitute for the threatening Other (the Palestinian workers), but as a new 

permanentt minority, local attitudes may change. At that point the religious Otherness of the labour 

migrantss may be perceived as fundamentally threatening the local host society, and the whole edifice 

off  Tel Aviv's liberal Guestworker policy may disappear. 

Inn Paris, the historic experience of assimilating previous waves of French provincial and later 

Europeann immigrants, and the relation to indigenous Outsiders (the "classes dangereuses") served as 

aa backdrop to the non-ethnic approach of the local authorities toward immigrants in the postwar 

period.. Also, host society attitudes toward the Algerian immigration should be taken into account. 

Thee historical context of the bidonvilles as the 'Second Front' in Paris during the Algerian war and 

thee displacement of their residents to housing estates beyond the city borders serves as an unspoken 

backdropp to the urban policies of the 1980s-90s which targeted ethnic enclaves (inhabited by largely 

Muslimm minorities) for "renovation" and "mixité sociale", i.e. gentrification. In Amsterdam, the 
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reformistt zeal that drove local policies, previously aimed at indigenous "unsocial families" and 

repatriatedd Indonesians, was later redirected toward labour migrants. 

Anotherr point raised in the host-stranger relations literature directs our attention to the 

importancee of local residents' feelings of relative power or powerlessness vis-a-vis the newcomers. 

Thee less that local residents feel in control of their lives, the more they feel 'trapped' in their 

neighbourhood,, the more they are likely to react negatively to the settlement of labour migrants. 

Thesee newcomers not only present competition (for housing, services, public spaces) but also present 

aa threat to the local way of life. In contrast, wealthy residents who may choose when and where to 

comee in contact with labour migrants are more likely to regard them as useful and exotic: their 

Othernesss can be sampled at will . This results in a more tolerant (and possibly exploitative) attitude 

towardd the newcomers. 

Locall  migrant policies reflect City Hall's awareness of these situations. In Tel Aviv, for example, 

onee of the reasons given for establishing the municipal centre serving labour migrants was to defuse 

potentiall  tensions with indigenous residents, while the exotic potential of the migrants was explicitly 

mentionedd in proposals for redeveloping the migrant 'core neighbourhood'. In Paris, the desire to 

avoidd the kind of inter-ethnic tensions characterising some of the banlieues may be one reason 

behindd the new integration policy. 

Thee above indicates that the host-stranger relations approach can make an important contribution 

too our understanding of local migrant policies. Beyond raising awareness, however, this project 

aimedd to make the link between host-stranger relations and local migrant policies explicit and 

theoreticallytheoretically useful. This linkage was made through the model and typology (illustrated in Chapter 1, 

Figuree 1.1) which elaborate the abstract concept of 'host-stranger relations' into a usable theoretical 

framework.. The case studies (as summarised in Chapters 6 - 9 and in section 2 above) illustrate how 

thiss framework was used to describe, analyse and compare the development of local policies toward 

migrants. . 

3.33 Local migrant policies and citv-State relations 
Althoughh it is not the focus of the study, the relationship between city and State is a theme that 

runss through this book. Having looked at the broader context of host society reactions to migrant 

settlementt and ethnic minority formation in each country, and then focused on local policymaking in 

thiss area, it is now possible to make several remarks on the interaction between local and national 

authorities. . 

Thee dominance of the national context does not exclude local variations 
Thee case studies illustrate the extent to which local migrant policies are embedded in the national 

context.. By this I mean that host-stranger relations at the local level broadly reflect those at the 

nationall  level; similarly, the national immigration/integration regime, including immigrant policies 

butt also the welfare regime and other national-level 'structures' (urban policy in France, the 

delegationn of welfare services to the Third Sector in Italy, etc.) profoundly affects local policy 

reactionss to labour migrant settlement. This not only means that shifts at the national level from one 
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phasee to another (in host-stranger relations and migrant policy) stimulated similar changes at the 

locall  level. It also means that the different manner in which different cities act out these phases often 

reflectss national differences. 

Thus,, the Pluralist phase in Amsterdam (1980s-mid 90s) and Rome (from 1993) was expressed 

inn very different ways. In Amsterdam, Pluralist-type policies were expressed in a large variety of 

municipall  actions targeting migrants/minorities as well as empowerment of migrant associations. 

Thiss follows from the Dutch pro-active approach to dealing with social/economic problems (a 

developedd welfare state), and continues the institutional/professional manner of dealing with 

difference.. In contrast, the Pluralist phase in Rome is characterised by relatively few municipal 

actionss (although still significantly more than in the past). Instead, the municipality prefers to 

delegatee and supervise actions carried out by civic organisations (in which migrant associations play 

onlyy a small part). This reflects the weakness of the State and relative strength of the civic sector 

(wheree indigenous NGOs dominate) in Italy. The case of Tel Aviv demonstrates the limits of a 

relativelyy liberal local policy toward labour migrants within the context of a strictly exclusionary 

guestworkerr regime at the national level. The Paris case illustrates the continued dominance of the 

Frenchh republican approach to integration. 

However,, the migrant policies adopted by Tel Aviv (since 1999) and Paris (since 2001) also 

showw how local authorities with an independent agenda can change their approach in contrast to 

national-levell  policies. Without actually comparing other cities' policies in those countries, we may 

assumee that such shifts in local migrant policy do not all occur at the same time in a given country. 

Thiss means that there will be significant local variations within each country. A more complete 

answerr to the question of local variations in migrant policy would require a multi-city comparison 

withinn the same country, far beyond the scope of this book. However, other studies show such local 

variationn within states in particular policy areas (e.g. Ireland 1994, Gaxie et al. 1998, Rath et al. 

2001).. Comparing the findings from the Paris case study with those of Mazzella (1996) and Moore 

(2001)) on Marseille, we also find variation in how these two municipalities implemented national 

urbann policy: while the enacted policies in Marseille were effectively 'ethnicised', Paris stuck to the 

universalistt model in its enacted as well as espoused policy, until recently. 

Migrantt policy as a mirror of city-State relations 
Divergentt trajectories in migrant policy also shed light on the relation between local and national 

governmentt in this area. In Israel it is still early to tell, but there are signs that Tel Aviv's increasingly 

liberall  policies regarding its mostly illegal labour migrant population is having some impact on 

governmentt policymaking toward labour migrants. Paris demonstrates how City Hall under Chirac 

continuedd the Assimilationist approach in local urban policies throughout the 1980s-90s, even as the 

nationall  Politique de la ville was starting to move toward some legitimisation of ethnically-sensitive 

policies.. The Delanoë administration signals an even greater independence in Paris' migrant policy, 

butt now toward a more Pluralistic approach than that of the (Chirac-led) national government. The 

casee of Amsterdam shows an overall consistency between local and national migrant policies, based 

onn the co-governance style of policymaking. In the Netherlands, what were often designated as 
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'nationall  immigrant policies' were in fact initiated by local authorities and later adopted by the 

nationall  government (e.g. the national 'Civic Integration' (Inburgering) policy which started out as a 

pilott programme by a number of local authorities). In the Dutch case, a clear (top-down or bottom-

up)) direction in migrant policymaking is not obvious. To a lesser extent this can be said of migrant 

policymakingg in the other cases as well. 

4.. Rethinking the typology 
Thee typology presented in Chapter Four was developed from preliminary findings gathered in 

thee literature survey, together with the deductive reasoning linking host-stranger relations to local 

policies,, as presented in Table 2.2. As shown above, the analytical framework appears valid on the 

whole,, but a rethinking of the typology is now in order, based on the results of the case studies as 

welll  as further findings from the literature survey.2 Two points are considered below. 

4.11 Distinguishing between espoused, intended and enacted policy 
Thee case studies show that the typology can be used to describe complex and changing situations 

regardingg local policy reactions in terms of general types or phases, as long as we are willing to 

amendd these ideal types to fit  local circumstances. Here the distinctions made in the case studies 

betweenn espoused, intended and enacted policy are particularly important. This allows us, for 

example,, to identify both Amsterdam's Minorities Policy and Rome's post-1993 integration policy as 

aa Pluralist-type response to migrant settlement, despite their differences.3 While both cities adopted 

ann espoused Pluralist policy, only Amsterdam followed this up with enacted policies. Rome's 

policiess are described as 'intended Pluralist' to distinguish them from the enacted Pluralist phase, 

whilee indicating that City Hall's espoused policy since 1993 is not just a public relations exercise. In 

thee case of Tel Aviv, local migrant policy since 1999 is labelled a 'liberal Guestworker policy' to 

distinguishh it from the previous administration's 'classic' guestworker policy. But despite some 

elementss of Pluralist policy, Tel Aviv could not be identified as having entered a Pluralist phase 

accordingg to the criteria of the typology.4 The analytical framework has shown itself to be 

sufficientlyy robust and flexible to allow such variations in the general types without losing its 

fundamentall  quality of clarifying complex situations. 

4.22 A new policy tvpe/phase: Intercultural policy 
Thee findings from the Amsterdam case study, specifically the appearance of Diversity Policy 

fromm the mid-90s, as well as similar policy reactions in other cities noted in the literature survey, 

demandd the addition of a fifth general type to the typology (see Table 10.1). The 'Intercultural' 

policyy response is relatively new, appearing only in the past decade." In several veteran cities such as 

Amsterdamm and Birmingham, this type appears as a reaction to the previous phase of Pluralist 

:: Although the literature survey ended with the beginning of the case study phase of the project, additional data from 
differentt cities was included as it came up along the way. 
**  See Chapter 6, section 5 and Chapter 9, section 6. 
44 See Chapter 7. section 5. 
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policies.. In some new immigration cities such as Barcelona and Turin, recognition of a permanent 
labourr migrant presence has been followed by a move from Non-policy directly to Intercultural-type 
rhetoricc and actions. 

Thee Intercultural vision of integration, although not reverting to Assimilationist-type goals, 

emphasizess the need for more common ground in a multi-ethnic city. This represents a reaction to 

Pluralistt policies that are seen as overemphasizing the ethnic-communitarian element, unwittingly 

perpetuatingg the stigmatization and segregation of ethnic minorities. The dangers of sectarianism 

(especiallyy of the Islamic type) are raised, hence the importance of interaction between individuals 

acrossacross different communities. But despite the universalist ambitions that characterise Intercultural 

policies,, the need for ethnically-targeted policies may still be accepted in some policy areas as 

unavoidable,, as seen in the Amsterdam case. 

Interculturalismm emphasises the possible differences within ethnic groups, e.g. gender and 

lifestylee differences. While acknowledging the role of ethnic identity in the integration process, the 

Interculturall  attitude also recognizes the constraints that ethnic communities may place on their 

individuall  members, especially on women. Intercultural policies thus aim at empowering individuals 

too choose among multiple identities, including (but not limited to) their ethnic identity. 

Interculturall  policy is expressed in the Juridical-political domain by opposition to ethnically-

basedd consultative structures, but allowing an integrated ('mixed') advisory council. Birmingham's 

powerful,, ethnically-based Standing Consultative Forum established in 1990 was replaced in 1999 

withh a mixed advisory forum. The Amsterdam case study described a similar process. In Stuttgart a 

mixedd "Aliens Committee" was established in 1994.6 Municipal support for migrant organisations 

movess away from supporting activities that strengthen ethnic identity to activities that strengthen 

'integrationn skills' (language, computer literacy). 

Inn the Socio-economic domain, local policies remain sensitive to minority needs but steer away 

fromm ethnic-specific actions. In Birmingham, for example, ethnic-targeted policies first initiated in 

thee mid-1980s are now being replaced with general policies in areas such as health, employment and 

housing.. In the Cultural-religious domain, the emphasis is on strengthening inter-ethnic activity. 

Thuss Stuttgart organises encounters between antagonistic ethnic minorities and established an inter-

religiouss forum in 1994, Turin set up an Intercultural Immigrant Women's Centre in 1996 which 

"aimss to promote dialogue between cultures through a series of initiatives" (Allesino et al 1999: 29), 

andd Rome's Education Department established an Intercultural Unit in 1998 with similar aims. 

Inn veteran cities such as Amsterdam, Birmingham and Stuttgart, as well as in new immigration 

citiess such as Turin, Rome and Barcelona, the distinction between 'Pluralist' and 'Intercultural' 

policiess is not always clear. In some cases the Intercultural response appears as a reaction to Pluralist 

policies,, in others it is difficult to establish whether there is a significant difference or if 'intercultural' 

^^ The designation 'intercultural' appeared in the 1990s in various policies, programmes and projects, see below. 
"Thee most important characteristic of the Aliens' Committee is that it is not a 'body representing aliens' but a joint body 

comprisingg members of the Municipal Council and elected foreign members" (Babel 1998: 170). 
272 2 



hass simply replaced 'multicultural' in the labelling.7 Based on the findings, however, the Intercultural 

typee can be proposed as a basis for further investigation (Table 10.1). 

77 The 'intercultural' label became especially popular in Italian cities (Turin, Milan, Rome) after it appeared in national 
policyy documents, e.g. an Education Ministry directive stressing the need for 'intercultural education'. 
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5.. Implications for theory, research and policy 
Ass described in Chapter 3, national-level theorising on immigration and integration policies has 

beenn criticized as overly deductive, based on a priori explanations that are insufficiently grounded in 

actuall  findings and overlooking local variations. These criticisms are aimed especially at models 

emphasisingg cultural traits and national identity -- in other words, host-stranger relations. Local-level 

analysess of migrant policy, on the other hand, are rich in content but lack the level of generalisation 

thatt characterises the national-level literature. Lacking a model, theorising on local migrant policies 

hass been rare, and limited almost exclusively to institutional-political explanations on policies in the 

Juridical-politicall  domain. 

Thiss study has attempted to fil l this gap in the migrant policy literature, by proposing an 

analyticall  framework at the local level with a general theoretical basis: host-stranger relations. The 

focuss on the local level allows more grounded, empirically-based research. The host-stranger 

relationss model relates the findings to a broader theoretical context, offering a link between local-

levell  explanations and the national-level models. 

Thee four case studies as well as the results of the literature survey demonstrate how the 

analyticall  framework may be applied, by defining 'local migrant policies', grouping them into 

domainss and issue areas, and describing them in terms of several universal 'types'. This lays the basis 

forr further research in this field (including comparative analyses of existing research findings, e.g. 

fromm individual case studies). While the typology proposed in this study is a first attempt in this 

direction,, the results of the four case studies show its robustness as well as its flexibility . More 

importantly,, it means that changes and adaptations of the typology resulting from further research are 

possible,, e.g. adding policy types/phases or restructuring the policy domains/issue areas, without 

underminingg its overall validity as a framework for further research. 

Whatt direction should such research follow? The findings of the case studies and the 

comparativee analysis and generalisations made in this chapter raise several possibilities. 

5.11 Theoretical implications and directions for future research 

Att the most basic level, this study's findings demonstrate the usefulness of focusing on the local 

levell  of policymaking toward migrants, adding to a small but growing number of studies on policy 

responsess to immigration/ethnic diversity at the local-level. Beyond this general remark, a number of 

theoreticall  implications have been raised here, which could not be addressed sufficiently from such a 

smalll  number of cases, but suggest further research possibilities. 

First,, the identification of universal types of local policy responses to migrant settlement (and 

consequentt ethnic diversity) raises the possibility of additional types that were not identified in this 

study.. The typology proposed here is a first step - the next step would be to conduct more research 

inn additional cities, to validate or adapt the existing typology. Some of this could be carried out by 

re-examiningg existing material (from other case studies, for example) using the analytical 
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framework.. In particular, the 'discovery' of a new policy response type (labelled here 'Intercultural') 

requiress further research to substantiate the hypothesis that this expresses a truly different approach 

too coping with ethnic diversity, and is not just a rhetorical variant of Pluralist policies. In keeping 

withh the analytical framework suggested here, such a study would not be limited to charting changes 

inn espoused and enacted policies in a particular city, but would link this to shifts occuring in the host 

societyy as a whole in its relation to strangers.. 

Second,, the probability of common trajectories of local policy responses suggests the 

hypothesiss that new immigration cities will follow the path of veteran immigration cities. To further 

testt this hypothesis requires a comparative analysis of a set of 'veteran cities' (to establish a number 

off  typical trajectories) and 'new cities' (after a minimal period of migrant settlement). This means 

collectingg and analysing empirical evidence (in the form of espoused and enacted policies) in a given 

city,, and identifying the various phases of policy response that the city underwent, from among the 

generall  types in the typology as was done here. This may be partly accomplished by using existing 

researchh findings, applying the typology to them, and 'fillin g in the gaps' with new research (on 

policyy domains or periods of time not covered in the extant literature). 

Inn order to make a convincing case for the existence of a 'typical' policy trajectory, the above 

exercisee should be repeated in a sufficiently large set of cities. This could show, for example, that a 

numberr of veteran immigration cities have moved from an initial Non-policy response through a 

Guestworkerr response phase, followed by Pluralist-type policies and finally Intercultural-type 

policies,, as was shown here for Amsterdam. Needless to say, such a research project would reveal 

locall  variations of these phases in each city. The strength of its argument would then depend on 

convincinglyy identifying the same general phases of local policy responses in the different cities, 

despitedespite their contextual particularities. This would be done using the same criteria established in the 

typology,, for all the cases. Another project could do the same for a set of new immigration cities. 

Suchh research projects could then more fully examine one of the more intriguing questions 

whichh was raised here but could not be sufficiently addressed within the framework of this project: 

thee role of host-stranger relations as a variable in the development of local migrant policies, in 

relationrelation to other variables. The latter include the local political-institutional context, the role of the 

Statee and its frameworks (national welfare regimes, urban policy frameworks, etc.) as well as 

cultural-historicall  'constants' (the Dutch pillar approach to ethnic diversity? the Italian laissez-faire 

approachh to social problems?). Using the analytical framework, the relative importance of these and 

otherr factors can be explored. This would require first, identifying the phases of actual migration in a 

sett of cities, the changes in local host-stranger relations (municipal attitudes/expectations toward the 

migrants/minorities),, and the phases of local migrant policy responses ~ as was done in this study. In 

addition,, changes in other variables as noted above would also be charted (in-depth research of a city 

uncoverss all these elements at the same time in any case). By looking at these factors across a 

numberr of cities, we may then begin to explore the causal relations between different contextual 

variables,, and local policy responses to migrant settlement and ethnic diversity: are there common 
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characteristicss of cities that explain certain policy trajectories? For example, are local factors 

determinantt (e.g. do historic "gateway cities" follow one trajectory, versus more insular cities)? Or 

doo national-level factors ultimately determine local-level responses (do French cities follow one 

trajectory,, Belgian cities another)? The latter hypothesis would require a comparison of several cities 

withinn a number of countries. 

Anotherr question raised by the findings in this book relates to the predominance of certain 

policyy domains and issue areas. Again, the small number of cases in this study did not permit more 

thann preliminary observations regarding the relative importance of policymaking in certain domains 

andd issue areas. One may ask: what determines the predominance of, say, Spatial policies within the 

overalll  local response to migrant settlement? For example, does a local authority in the 

Assimilationistt phase favour the use of urban development and housing policies over policies in 

otherr domains, since territorially-based policies are useful in covering over ethnically-based 

problems/solutions?? Or is the predominance of a particular domain in local migrant policies 

determinedd largely by the national context? A related question suggested by the case study findings 

iss the apparent tendency of some issue areas to be more 'flexible' than others. It appears for example, 

thatt local social services may express shifts in local authority attitudes more rapidly than other policy 

areas.. The analytic framework proposed here makes it possible to explore these questions with 

furtherr comparative research, possibly by focusing on only two-three issue areas. 

Finally,, the findings of this study have theoretical implications regarding the interaction 

betweenn local government, the State and civic society, as reflected in local policy responses to 

migrants/minorities.. All four case studies have revealed specific local-level dynamics in how cities 

deall  with immigrants and ethnic minorities, but they have also shown that this is closely connected to 

thee national context. Focusing on the local level allows us to explore the relation between (often 

moree vaguely formulated) national policies and (often more concrete) local policies, programmes 

andd projects affecting migrants. Similarly, the case study findings point to the important role played 

inn some cities by Third Sector entities in the development and implementation of local migrant 

policies. . 

Thiss suggests that rather than seeing the policy response to immigrant settlement/ethnic diversity 

ass a top-down, binary system (national government —* local government), it should be understood as 

aa recursive, interactive process involving several levels of government and civic society (including 

migrant/minorityy mobilisation*) as well as supra-national actors. In short, future research on the 

policyy response to immigration/ethnic diversity should regard this area of study more as an open 

systemm of governance, rather than a policy area dominated by the State (or conversely, as an area of 

relativee autonomy for local authorities). This confirms Favell's (1999) observation noted earlier, that 

thee state should be taken as one among several variables affecting migrant policy. Further, in such a 

systemm (or process), attention should be given to the tension between espoused and enacted policy. 

88 The role that migrants themselves play in this process is the focus of considerable research, as noted in Chapter 3. 
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National-levell  explanations have tended to overemphasise the former, while local-level explanations 

havee focused on the latter. 

Thee theoretical implication is that a more integrative, holistic approach should be adopted in 

futuree research on migrant policy. This is easier to understand than it is to apply! 

5.22 Policy implications 
Thiss book was not meant to address the question of 'what works and what has failed' in local 

policess toward labour migrant settlement. This would require an evaluation of the effectiveness of the 

policiess described above, involving an effort equal to at least another PhD project! Such a 'best 

practices'' approach raises various theoretical and methodological problems that draw attention away 

fromm this book's focus: how local migrant policies reflect host-stranger relations. 

Nevertheless,, as immigration flows spread to a growing number of cities beyond the traditional 

receivingg countries, local authorities are showing increasing interest in research on local migrant 

policies,, especially when it is comparative. This is demonstrated by the growth of city-to-city 

researchh networks in this area.9 Clearly, cities can and are learning from each other's experiences in 

dealingg with ethnic diversity. As we have seen, in some veteran immigration cities a reaction against 

Pluralistt policies has developed in the past few years, resulting in a new ('Intercultural') approach to 

thee integration of newcomers as well as established ethnic minorities. Elements of this approach have 

appearedd in Rome recently and in other new immigration cities (and possibly in Paris's new 

integrationn policy). This suggests that cities that did not go through the Pluralist phase may be 

'leaping'' directly to an Intercultural-type policy response. 

Inn light of such developments, the analytical framework proposed here may also have practical 

relevance.. Using the model and typology can enable policymakers to more clearly compare their 

situationn with that of other cities. First, it can be used to clarify where their city is situated, in terms 

off  their own migrant policies, i.e. what phases of policy response have they undergone, in what phase 

aree they now, toward what phase do they appear to be heading? The analytical framework thus 

enabless policymakers to conduct reflexive learning based on their own past policy responses. 

Further,, the analytical framework enables a comparison of their own attitudes and actions with those 

off  other cities, providing insights which may be useful in formulating future policies. 

Thee modular format of the typology allows such a comparative learning process to be carried out 

inn one, in several, or across all the relevant policy domains. Especially in the case of new 

immigrationn cities, local policymakers (as well as others involved in migrant policy, e.g. civic 

organisations)) can use such comparison to gain from the hard-earned experience of others. With the 

insightss provided by the host-stranger relations model, and using the typology as an analytical tool, 

theyy can identify similarities (and differences) between their current situation and the past experience 

off  veteran cities, in terms of migrant settlement phases and local policy responses. However, such 

comparisonss are only useful if one can distinguish between the fit (or misfit) of a particular policy 

99 See Chapter 3, Box 3.2.The growing number of local authority representatives attending the annual Metropolis 
conferencess and other forums dealing with this issue is one expression of this. 
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responsee to a particular migration phase (e.g. family reunification), and other factors. The typology 

shouldd help to make such distinctions in cross-city comparisons, which are notoriously complex. In 

short,, it can help us to see the forest as well as the trees. 

Att the most basic level, the results of this study demonstrate that beyond city-specific contexts 

theree are similarities between municipal policy reactions to labour migrant settlement. The case 

studiess demonstrated that there were similarities between the veteran and new immigration cities, in 

termss of migrant settlement phases and local policy reactions. The Tel Aviv case demonstrates that 

thee analytical framework proposed here may also be applied to non-European cities. This means that 

cross-cityy comparison is worth the effort to policymakers, particularly those in new immigration 

cities.. Understanding the process that veteran immigration cities underwent in their policy responses 

too the challenges posed by the arrival of newcomers should highlight the possibilities (and pitfalls) 

openn to policymakers in the earlier stages of migrant settlement. 
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Appendices s 

Appendice s s 

1.. The literature survey data base and its limitations 

Thee database of local migrant policies assembled for this study is based on a literature survey 

carriedd out in the first years of this project (see Chapter 1). The core of the survey was based on the 

MPMCC research project (Multicultural Policies and Modes of Citizenship in European cities) which 

coveredd seventeen cities.' The literature survey eventually covered over 25 cities. Findings were 

summarisedd in textual 'State and City Profiles', describing local migrant policies (i.e. local policies 

whichh directly or indirectly affect migrants according to the literature), and their context in each 

city,, following the template below: 

NATIONALL PROFILE 
Regimee Type 

Host-strangerr relations 
City-Statee relations 

Nationall immigration/immigrant policy 
Juridical-Politicall  domain 
Socio-Economicc domain 
Cultural-Religiouss domain 
Spatiall  domain 

CITYY PROFILE 
Backgroundd Data 

Population n 
Economicc context 
Political/institutionall  context 

Migrants/Minorities s 
Populationn and ethnic composition 
Immigrationn history 
Demographicc and socio-economic characteristics 
Geographicc distribution/settlement patterns 
Political/organisationall  characteristics 

Locall host-stranger relations 
Locall migrant policies 

Municipall  strategy 
Juridical-Politicall  domain 
Socio-Economicc domain 
Cultural-Religiouss domain 
Spatiall  domain 

11 MPMC is a European research project on migrant/minority mobilisation and local policies in Amsterdam, Antwerp. 
Athens,, Barcelona, Birmingham, Brussels, Cologne, Liege, Marseille, Milan, Oeiras (Lisbon), Paris, Rome, Stockholm. 
Tell  Aviv, Turin and Zurich (see Box 3.2). The findings appeared in 'city templates' (www.uncsco.org/most/p97city) and 
'progresss reports'. I supplemented these with a questionnaire on policies sent to the researchers in each city. For final 
resultss of the MPMC project by city, see Rogers and Tilli e 2001; for results by topic, see Penninx et a!., forthcoming 
2003. . 
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Appendices s 
Basedd on the Profiles, a summary matrix of local policies was constructed (Table Al , below). 

Tablee A1 indicates the presence or absence of policies found in different cities in the literature 

survey,, arranged by policy domain and area (this data base was later supplemented by findings from 

thee case studies). For some issue areas these are elaborated (see Key). Much of the matrix remains 

empty,, as most of it is based on available secondary literature. Indeed, the table reflects less the 

overalll  picture of local migrant policies than it does the focus in the current literature on certain 

policyy areas and cities. Furthermore, this literature survey does not pretend to be comprehensive. As 

noted,, it is based on findings of the MPMC project as well as a numberr of other multi-city research 

networks/projectss (see Box 3.2), supplemented by a limited number of case studies and comparative 

workss on local policies toward migrants (see source list, below). It should also be noted that Table 

A ll  indicates policies mostly in the 198Os-90s (based on literature written mostly in the mid-late 

1990s). . 

Givenn enough time, it would be possible to complete the matrix by extending the literature survey 

andd ascertaining the existence or absence of policies from primary sources in each city - a mission 

farr beyond the capacities of this project. Moreover, the findings would be of littl e use, since 

"policies'' are not hard data that can be summarised in a matrix. For example, the presence of a policy 

('+')) may relate to a formal policy document (which perhaps remained only on paper), to a pilot 

project,, or to a long-term policy backed by financial and organisational changes. Does the absence of 

aa policy ('-') mean the city is unwilling, or unable, to implement it in that issue area? Indeed, a 

comparativee analysis based on the matrix alone - even were it completed -may deceive more than it 

clarifies. . 

Too make the findings of the literature survey meaningful we need descriptive and contextual depth 

whichh cannot appear in a matrix. The textual Profiles are meant to fill  this role, however, they too are 

incompletee due to the patchiness of the secondary sources. In short, a comprehensive multi-city, 

multi-policyy comparison was beyond the resources of this study. Nevertheless, when read together, 

thee Profiles and the matrix allow a rapid if superficial scan of local policy responses and their 

circumstancess in a large number of cities. In this project, this database served as the raw material for 

developmentt of the typology. The matrix can also serve as a (still incomplete) inventory of the 

availablee data, pointing to gaps (in policy areas or cities) that can be filled by further, in-depth 

research.. This is a technical but necessary step for more comparative research on policy reactions to 

immigrationn at the local level. 

282 2 



-*33 . 3 cj 
22 ü -P ^ .= ! -
-- jj a o a -c 

- U S § £ £ 
—— e* ^- ,_ u — 

HH — S i 
öö s — ra ü 
ww * > f 1 LI « 

toto w 

""  ii 

rara  £ 

8£ £ 

rtrt  . 2 « 
33 -O Uii I J 

MM £* X > _' rtrt  | 

bOO ' S 3 £3 

c/3 3 

§§ I 

22 <= il H -s 
•• £ il ~ r== 5 t 

> , ! • « • • 

££ .= II 

oo -o 
' JJ c 
<== E 

xx rt > 
uu || •= 

&& "-2 1 
ËË § > 8 
uu - 5 ei 

G.. _ 
CC '-» 

' SS C 

-- e- _, --. - 5& 3 

22 F x ~ F « ^ 
33 "S *> c £ T= S 

E E 
E E 

i i " » ii .2 

o»» 5 — 15 
F,, i_ t> ' -
"" o -a a 

HH il 

r;; fi- *-> r*. flj 

J22 > 

rara « c 

-- C + 
rara Z 2 
caa £ as 

7 33 T3 1 
ill u £ 

—— « - a 
%% wi 3 
i ' - o ll • 
S"" ii n 
S C E E 

oo -5 
•ss '5 

II I 
aa « 
cc N 

«EE 5-S 
rtrt .= ^ g c 

UU P, F. C — 

UU l- > 

rtrt « rt 

• -- rt 

I» » 
cc rt 
III II 
rtrt « 

'JJ £ . 3 
EE -SS -S 

•cc E 

22 8. 
<L>> . 3 

P 11 II 

•i"E E 

II I 

< < 

H H 

.SS s 
~~ b u •• •• 

so
ry

y 
co

un
c 

rr
 fo

rm
s 

pa
 

tio
nn

 t
o 

m
ig

 
>u

rr
 m

ar
ke

t 
ol

ss
 p

ol
ic

ie
s 

'ii -£ -2 £ 1 
•oo - « « t << C 3E" - C/5 

* ii "3 

33 » S 
"g-II | 
«« £ 3 
SBB W « ê ' » 
33 — O . 3 > 
e e n ss « o 
== '5 — 5 c 
«?? o 3 = «j 
HH c/j eu x as 

ee _ 



— — 
o. o. 
< < 

o o o o o o 

— — 

S. S. 

B B 

F F 
n n 
—; ; 
>, , 
r. . 

V : : 

B B 
- 1 1 

wi i 
f3 3 
' j j 

5 5 
o o 
y : : 
O O 

O O 

— — 

6 . . 
— — 
E E 
ca a 

^. . , ^ j j 
CJ J 

• j j 
j _ : : 

B B 
O O 

0/1 1 
B B 

— — 
E E 

r r 
' j j 

a a 

>, , 
'C C 
^ ^ c c 
E E 

xx p 

55 § 

— — 
o o 
— — < < 
su u 

-= = 
eg g 

B B 
S i v v 

^ ^ „ „ 
B B 
~ ~ 
0 0 0 

£ £ 

EC C 
K K 

0 . . 
CO O 

O O 
Q . . 

> > 
< < 
r --

<3 3 

COO K 

g o o 
coo ai 

- J J 
cr r 
LU U 
X X 
1 --

z z 

cr r 
CD D 

cr r 
C5 5 

> > 
< < 
5 5 cr r 
UJ J 
CD D 

LU U 

O O 

< < 
LL L 

5 5 

_ J J 
LU U 
CO O 

A | A VV | 8 J . 

B u o j a o j p g g 

s e j j e c c 

u o q s r r 

u u n _ _ 

a c u o t t 

U B | ! ^ ^ 

S U 3 L H V V 

q o u n ^ ^ 

L U | O q > ( 0 0 i s s 

l i p a j i n n 

u i e p j e u o u u 

l u e p j a i s w v v 

P i a i u a n s s 

p j o i p e j g g 

u j e y B u f L U J i g g 

y e 6 n n i s s 

u n p j u e j j j 

a u 6 o | O Q Q 

" ! M s g g 

a i l i asJELA j j 

(sued) ) 
aAnaujnooo e~| 

a6an n 

siassrug g 

d i a A A i u y y 

CO O 

COO 2 

11 fe » 
55 3 ö 
OO » — 
Q.22 £ 
o S S S 
Zii 2 
p-1. . 
Q . . 

* * 

+ + 

4 4 

+ + 

+ + 

+ + 

+ + 

.. '• + 

+ + 

4--

+ + 

+ + 

3 3 
o o 
fc fc 

ii s 
ss * 
ss | 

+ + 

+ + 

+ + 

+ + 

+ + 

+ + 

CD D 

E E 
O) ) 
CO O 

j z z 
o o 
c c 
ro ro 

c c 
(D D 

+ + 

+ + 

4 4 

+ + 

+ + 

4 4 

+ + 

+ + 

+ + 

+ + 

CO O 

J E E 
pi pi 

O O > > 
" o o 
c c 
o o 
CD D 

> > 
" O O 
CO O 

oO O 

c c 
g g 

TO TO 

E E 
o o 

' ' 

4 4 

• • 

* * 

4 4 

' ' 
4 4 

• • 

+ + 

' ' 

+ + 

* * 

4 4 

•• + 

+ + 

' • > * * 

+ + 

* • • 

+ + 

+ + 

+ + 

' ' 

+ + 

• • 

+ + 

in in 

£ £ 

3 3 

4) ) 

1 1 
3 3 « « 
C C 
O O 

o o 

E E 

E E 

<f> <f> 

E E 

E E 

U3 3 

co o 

(0 0 

E E 

E E 

E E 

+ + 

co o 

E E 

£ £ 

E E 

E E 

o o 
c c 
O O 
U U 

Er r 
o o 
en n > > 

• o o 

u u 

CJ J 
ra ra 

ro ro 

ra ra 

en n 

o o 
o o 

o o 

o o 

ca a 

co o 

E E 
o o 

c c 
, o o 

c c 
0 ) ) 

cy; ; 

a> > 

Q. . 
ï ï 
c c 
o o 

ca a 

" 5 5 
co o 
C C 
o o 
CJ J 

CD D 

o o 

• • 

u u 

u u 

+ + 

+ + 

+ + 

+ + 

+ + 

' ' 

+ + 

+ + 

+ + 

+ + 

+ + 

+ + 

: • • • + + 

; • • • • 

+ + 

+ + 

+ + 

+ + 

T T 

+ + 

c c 
o o 

1 1 
'n 'n 
o o 

e e 
c c 
o o 

« « 
( 0 0 

'E E 
( 0 0 
O) ) 
0 0 
c c 
ro ro 

O) ) 

i i 

c, , 

'~ '~ 

t t 

o o 

CJ J 

o o 

Ü Ü 

o o 

o o 
ra ra 

T3 3 
ra ra 

ra ra 

ro ro 

Ü Ü 
ra ra 

o o 
ro ro 

o o 
ca a 

o o 
ro ro 

u u 

--

--

o o 

o o 
ro ro 

c c 
o o 

ra ra 
in in 
c c 
ra ra 
E? ? 
o o 

c c 
ra ra 
a i i 
E E 
o o 

c c 
o o 

"ro o 
CD D 

1 --

+ + 

+ + 

+ + 

• ~ ~ 

+ + 

+ + 

+ + 

M M 
C C 
O O 

ra ra 
Cj j 

' c c 
ra ra 
a a 
o o 

"c c 
n n 
O ) ) 

Ë Ë 
o o 

c c 
o o 
ro ro 
en n 
CD D 
a j j 

"O O 

•* * 

4 4 

+ + 

O O 

• • 

2 2 

+ + 

+ + 

+ + 

+ + 

+ + 

2 2 

:+ + 

+ + 

+ + 

+ + 

c c 
o o 

M M 
S1 1 

üü 1 

ss ï 
ii  i 
22 5 
OO n 
OO -J 

CL L 

> > 

> > 

> > 

CD D 

> > 
CD D 

> > 

> > 

> > 

CD D 

z5 5 
CD D 
c c 
2 2 
D . . 

a j j 

c c 
CD D 

O ) ) 

c c 
' c c 
'ro o 

"rö ö 
c c 
o o 

on n 
u u 
o o > > 

+ + 

s s 
T 3 3 

-o -o 

-o -o 

• o o 

J C C 

C C 

c c 
o o 

"CD D 
C C 

E E 
u u 
co o 
• p p 

H H 
ro ro 

a i i 
c c 

CD D > > 
ro ro 

£ £ 
ro ro 

+ + 

+ + 

• • 

4 4 

+ + 

a a 

+ + 

• • 

+ + 

+ + 

+ + 

+ + 

+ + 

+ + 

+ + 

•:•+ + 

+ + 

+ + 

+ + 

+ + 

C C 
O O 

I I 
3 3 

"O O 
UJ J 

+ + 

+ + 

+ + 

+ + 

c c 
g g 

ra ra 
a i i 

CD D 

D l l 
CD D 
(75 5 
CD D 

" O O 

" 5 5 
O O 

- C C 
a a 

c c 

4 4 

c c 

C C 

c c 

^z z 

c c 

J Z ; ; 

c c 

c c 

c c 
o o 

"ra a 
o o 
ZJ J 

n n 
0 ) ) 

CD D 
a a 
ra ra 
a a 
c r r 
c c 
ro ro 

4 4 

4 4 

' ' 

9-- 4 

Q -- 4 

o.o. a 

a.. + 

o o 

+ + 

--

ü ü 

--

CL CL 

CJ J 

CJ J 

e e 

--

U I I 
CD D 

O O 

~ö ~ö 
CL. CL. 

~Ö ~Ö 
O O 

. c c 
Ü Ü 

Q3 3 
ü ü 
o o 

+ + 

+ + 

+ + 

+ + 

.:,, + 

* * 
* * 

Q Q 

4--

4--

+ + 

T T 

T T 

+ + 

-".,+ + 

V) ) 

s s 
'E E 
& & 
( 0 0 

'ö ö 

5 5 

4 4 

C C 

+ + 

a a 

o o 

+ + 

+ + 

4 4 

4 4 

+ + 

• • 

'T T 

+ + 

CD D 
O O 

£ £ 
0) ) 
Cfl l 

c c 
g g 

S S 
g g 

0 0 

c c 
o o 

D . . 
QJ J 
O O 
CD D 

+ + 

D D 

+ + 

--

4 4 

2 2 

f) f) 
CD D 
O O 

£ £ 
o o 
co o 
CD D 

is s 
"Ö3 3 
3 3 

oö oö 

sz sz 

TB B 

CD D 
£ £ 

> > 

> • • 

3 3 

> > 
Q Q 

CD D > > 

Q Q 

CD D 

>• • 

£ £ 

CD D 

5 5 

S^. . 

'S S 

>• • 

g g 

0 1 1 
CD D 
O O 

£ £ 
CD D 
<ft <ft >. . 
ai i 

" D D 

CD D 

C C 
CD D 

E E 
o o 

JE E 
a a 
o o 

' ' 



cc c 
CO O 

CL L 
CO O 

rx x 
O O 
CL L 

> > 
< < 
1 --

cc c 

55 0 
coo K 

coo w 

cc c 
LU U 
X X 
r --
LU U 

z z 

H H 
CC C 
m m 

O O 

> > 
z z < < 
cc c 
LU U 

LU U 
O O 
z z < < 
LL L 

5 5 

LU U 
CD D 

A|AVV |91 

euo ieo jeg g 

s E j j e o o 

u o q s n n 

uun_[ [ 

s w o y y 

UBHim m 

SU9U.1V V 

u o u n Z Z 

LU|0L|>|001S S 

iu.09.iin n 

u j E p j a u o u u 

tuep je isLuv v 

PI9W3MS S 

p j o i p e j g g 

LUBLjÖUILUJig g 

u e B i i n i s s 

L i n p i u e j j j 

e u 6 o | o o o 

u|U9g g 

ailiasjBLAj j 

9 i in n 

( s u e j ) ) 

9An9u jnoQQ e - ] 

9Ö9 r r 

S|9ssrug g 

dJ9/w;uv v 

IA A 

COO S 

5 * 8 8 
SS oi ï 
55 = o 
OO w ^ •• •S I 
>> (0 CO 
üü u o 
33 9
o - 1 --
CL L 

I I 

++ | 

+ | | 

++ [ + 
++ | + 

11 * 

+* ! ! 

11 + 

++ | + 

-- + 

: + !! + 

£ £ 

0)) ï 

IBB 1 
11 O c !! fl -2 11 Ul c 

i55 1 
Pil l 
ill 1 

II o 

+ + 

*? ? 

+ + 

+ + 

+ + 

+ + 

+ + 

+ + 

« « 
E E 
o o 

o o 

(V) ) 
C C 
O O 

"5 5 

1o o 
c c 
y) ) 
-3 3 
O O 

s s 
o o 

e e 

« « 
E E 

• • 

Q Q 

+ + 

+ + 

+ + 

+ + 

+ + 

+ + 

+ + 

,..* * 

+ + 

4 4 

+ + 

+ + 

IA A 
? ? 
e e 
£ £ 
CB B 

I I 
Zt t 
3 3 

CL L 

a a 

a a 

Q . . 

Q . . 

Q --

. Q . . 

Q . . 

.9--

a a 

--

o o 
2 2 
a a 

"5 5 
o o 
c c 
CD D 
O O 

'S S 
c c 

. o o 

"= = 
V, V, 
c c 

I "" ' 

QJ J 

+ ! ! 

+ l l 

++ i - i 

++ | 

i i 
+ 11 -.'.:,' 

O " " 

++ 1 -;: 

++ 1 

++ |=-ï 

+1 1 

Üïï ï cc t -
0)1 1 

o\ o\ 

0)1 1 
oo 1 

D ll < 

3 11 P 
" 11 < 
•• 1 0 . 

11 « 

• • 

+ + 

+ + 

o o 

+ + 

+ + 

*' ' 

+ + 

+ + 

,4 4 

+ + 

+ + 

+ + 

a a 
c c 
'« « 
3 3 
O O 

X X 

o o 
+ + 

Q Q 

Q Q 

O) ) 
c c 

'en n 
"O O 
_o o 

& & 
CO O 

o o 
Q. . 
E E 
£ £ 

>• • 
ra a 
E E 
a a 

—— r 

'' 1 * 

ii + 

11 + 

" oo 1 

•• + 

11 •+ 

11 + 

- o ll + 

( 0 * * 

cc || + 

- D || + 

T 3 || * 

* o | \\ . 

II + 

11 + 

" D ll + 

•aa J 

JJ i 
^11 g 
2JJ * 

ss 1 
.. ï 

Ell S 
l ll § 
sii 1 
•• 1 cc 

• • 

+ + 

--

--

--

--

--

--

--

--

--

--

+ + 

-o o 

' S S 

0) ) 
c c 
QJ J 

"E E 
o o 
E E 
o_ _ 
o o 
CD D > > 
•e e 
c c 
CD D 

-Q Q 

s s 

• • 

+. . 

.**: : 

• • 

8 8 
« « 

" o o 

i i 
3 3 
O O 1 1 
e e 
5 5 

+ + 

+ + 

' ' 

« « 
0) ) 
3 3 
CT CT 
CO O 
O O 
E E 
2 2 
c c 
g g 
f5 5 
CD D 

http://iu.09.iin


2.. Interviews 

Appendices s 

2.11 Methodology 

Muchh of the information gathered in this project was based on interviews with persons involved in 

thee migrant policy process including municipal officials, representatives of civic organisations and 

migrantt activists, as well as with local experts (academics and journalists) who provided valuable 

contextuall  information and insights. 

Thee interview strategy was to begin with academic experts who could provide me with a broader 

contextt of local policymaking toward migrants, as well as an historical perspective in the various 

policyy domains and issue areas. Next, mid-level professionals in the local authority bureaucracy (e.g. 

departmentt directors) were interviewed on their particular policy areas. This was complemented with 

interviewss of Third Sector representatives (NGOs) including migrant activists, to get their views on 

locall  policies and host-stranger relations. In the later phase of each case study I interviewed persons 

holdingg political positions in the municipality (e.g. aldermen, mayoral 'delegates'), as well as follow-

upp interviews with mid-level officials in some cases. For example, a preliminary interview with the 

directorr of the Ufficio Speciale Immigrazione in Rome was followed by two later interviews. 

Thee interviews themselves were of an open structure, usually lasting between one to two hours. In 

interviewss with academics I often summarised the analytical framework (local policies as an 

expressionn of local host-stranger relations) and specifically asked for the respondent's views of local 

migrantt policies in relation to the typology. For example, could they characterise municipal actions 

inn a certain policy area according to one of the general types? Could they identify phases in the 

developmentt of local policy responses? Could shifts in policy be linked to changes in local authority 

attitudess toward migrants, or to other variables? Often a great deal of time was spent on background, 

e.g.. political developments at the local and national level. 

Inn interviews with less objective observers (municipal officials as well as representatives of NGOs 

andd migrant activists) the theoretical framework was not revealed, or was explained only at a later 

stage.. The first aim in these interviews was to gain an understanding of the role within the 

policymakingg structure and process, of the particular entity to which the respondent belonged (as 

welll  as the role of others s/he was familiar with). Second, how local policies toward migrants had 

beenn formulated and developed over time? Third, what were the reasons behind policy changes (or 

continuity)) -- as understood by the respondent? The questions were structured so as to begin with a 

factuall  description of policy development in the respondent's particular area, contextualise it within a 

broaderr policy framework (internal politics, organisational changes, national policies, etc.) and 

finallyy to arrive at the substrata of attitudes and expectations regarding the migrant/minority presence 

-- without making this too explicit. Whenever possible, I compared the responses regarding attitudes 

(i.e.. the more subjective answers) with other sources, and usually asked respondents not directly 

aboutt their own attitudes but those of others (e.g. at different levels of the municipality, in other 

organizations,, etc.). This often revealed much about the respondent's own attitudes. 
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Appendices s 
2.22 List of Interviews 

ROME E 
Conductedd May 2001, September - November 2001 

Academia a 
Marcoo Brazzoduro Politica sociale, Universita La Sapienza 
Cinziaa Conti Demografia, Universita La Sapienza 
Enricoo Todisco Dpto. di studi Geoeconomici, Universita La Sapienza 

Municipalityy of Rome 
Francescaa d'Amore Coordinator, Ufficio Speciale Immigrazione 
Rosettaa Attento Scholastic director, Scuola elementare Bonghi 
Paolaa Bacchetti Official, Settore Interculturale, Dpto. Politiche Educative 
Paolaa Gabrielli Senior Advisor (consulente) to Alderman for Education 
Anamariaa Marconi Teacher, Scuola elementare Bonghi 
Magdaa Migliano Official, Settore Interculturale, Dpto. Politiche Educative 
Claudioo Rossi Acting Director, Ufficio Speciale Immigrazione; Senior Advisor (consulente) 

too Delegato dal Sindaco alle politiche per la multietnicita 
Enricoo Serpieri Senior Advisor (consulente) to Alderman for Social Affairs 

State e 
Marioo Petrini Official, Ministerio Publicche Istruzzione 

Thirdd Sector 
Marcoo Accorinti Director, Centra Stranieri via Zoccoletta, Caritas di Roma 
Francescaa Campolongo Information Officer, Centra Astalli, Jesuit Refugee Service 
Graziaa Curalli CIES (Centre for Development Information and Education) 
Germanaa Monaldi Former staff at Centra Astalli, Jesuit Refugee Service 
Francoo Pittau Director of research, Caritas di Roma 
Giulioo Russo Director, Casa dei Diritti Sociali 
Angelaa Scalso Director. Agenzia Chances 
Nelliee Tang Project coordinator of daycare centre, CFMW (Filipino association) 
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TELL AVIV 
Appendices s 

Conductedd January - April 2002 

Municipalityy of Tel 
Ednaa Alter-Dumbo 

Vardaa Dickstein 
Adii  Ezov-Amon 
Hedvaa Finish 
Zeevv Friedman 
Tammyy Gavriely 
Haimm Nehama 
Amiraa Yahalom 
Rann Zafrir 

Aviv-Yafo o 
Director.. MESILA (Aid and Information Center for the Foreign Community in 
Tel-Aviv-Yafo) ) 
Formerr community worker for foreigners, Welfare Services Division. 
Staff,, MESILA 
Planner,, Long Term Planning Department, City Engineer 
Director,, Welfare Services Division / Social Services Administration 
Director,, Long Term Planning Department, City Engineer 
Director,, Public Health Division 
Director,, Bialik School 
Manager,, Ichilov Hospital administration. 

Thirdd Sector 
Ramii  Adout 
Danaa Alexander 
Naanaa Holdbrook 
Michall  Pinchuk 
Hannaa Zohar 

Other r 
Einatt Fishbein 
Mariaa (pseudonym) 

Directorr of the Foreigners Clinic. Physicians for Human Rights 
Advocate,, Association for Civil Rights in Israel 
President.. African Workers Union 
Advocate,, Association for Civil Rights in Israel 
Director,, Kav La'Oved (Workers Hotline) 

Journalist.. Ha'ir and Ha'aretz. 
Labourr migrant from Ecuador 

Conductedd June - September 2002 
Academiaa and media 
Marcc Androise-Rendu 
Sophiee Body-Gendrot 
Yankell  Fijalkow 
Christinee Lelevrier 
Patrickk Simon 
Jean-Claudee Toubon 

PARIS S 

Formerr journalist. Le Monde 
Universitéé de Paris, Sorbonne 
üniversitéé de Paris VII / formerly at APÜR. 
IAURI F F 
INEDD (Institut Nationale des Etudes Demographiques) 
Ecolee des Hautes Etudes de Sciences Sociales 

Municipalityy of Paris 
Jocelynn Adriant-Mebtoul 

Mouradd Allal 
Emelinee Bailly 
Rivkaa Bercovici 

Khedidjaa Bourcart 

Stephanyy Brial-Cottineau 
Mariannee de Brunhoff 
Michell  Cougougliegne 

Cheff  de la Mission Integration, Delegation a la Politique de la vill e et 
1'' integration 
Coordinateur,, Diagnostic Integration, APUR 
Officiel,, Equipe de Développement Locale - Belleville 
Chargéee de Mission pour les programmes de requalification urbain de 
secteurr Chateau Rouge/Goutte d'Or, Secrétaire Générale 
Adjointee au Maire de Paris, chargée de 1'integration et des 
étrangerss non-communautaires 
Officiel,, Equipe de Développement Locale - Goutte d 'Or 
Missionn pour I'insertion sociale, Direction de 1'Action Sociale 
Chargéé de Mission auprès de directeur, APUR. 
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Michell  Neyreneuf 

Pierre-Francoiss Salviani 

Appendices s 
Adjointt au Maire du 18ème arrondissement, chargée de logement / 
formerr chairman, Association Defense des Habitants, Goutte d'Or. 
Coordinateurr des chefs des projets, Delegation a la Politique de la ville 
ett 1'integration / former Chef de projet, Goutte d'Or 

Thirdd Sector 
M.. Diara 

Marie-Joséé Minassian 
Fabricee Nicol 
Gayee Patek-Salom 

Directeur,, Unite' de Reflexion et d'Action des Communautés 
Africainess (URACA) 
Coordinateur,, Migrations et cultures de Turquie (ELELE) 
Directeur,, Association Dialogue et 1'Orientation Sociale (ADOS) 
Directeur,, Migrations et cultures de Turquie (ELELE) 

AMSTERDAM M 
Conductedd June-July 2001, October 2002 - January 2003 

Academia a 
Hanss van Amersfoort 
Gertt Dijkink 
Jeroenn Doomernik 
Henkk de Feijter 
Anjaa van Heelsum 
Evaa van Kempen 
Leoo de Klerk 
Flipp Lindo 
Virginiee Mamadouh 
Catelijnn Pool 
Jann Rath 
Judithh Roosblad 
Pieterr Terhorst 

AME/1MES S 
AME E 
IMES S 
AME E 
IMES S 
AM E E 
AM E E 
IMES S 
AM E E 
Universityy of Nijmegen 
IMES S 
Universityy of Amsterdam 
AME E 

AME:: Amsterdam study centre for the Metropolitan Environment, University of Amsterdam. 
IMES:: Institute of Migration and Ethnic Studies, University of Amsterdam. 

Municipalityy of Amsterdam and City Districts 
Jaapp van der Aa 
Jeanettee Nijboer 

Joriss Rijbroek 
Edwardd Adusei 
Theoo Bolten 
Tonn Rek 

Thirdd Sector 
Abdouu El Menebhi 

Roemerr van Oordt 
Boafii  Owusu-Sekyere 
Rejett Yuksal 

Formerr Alderman for Minorities Policy and Education 
Diversityy Policy official. Department of Social, Economic and Cultural 
Developmentt (MEC), General Affairs Division 
Formerr staff, Welfare Department, Baarsjes City District 
Official,, Social Development Sector, Zuidoost City District 
Seniorr Advisor, Welfare Division 
Director,, Community School 

Director,, Euro-Mediterranean Centrum Migratie en Ontwikkeling 
(EMCEMO) ) 
Staff,, Amsterdam Centrum Buitenlanders 
Chairman,, SIKAMA N (Ghanaian association) 
Sociall  worker, Amsterdam Turkiyeli Kadinlar Birligi (ATKB) 
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1.. Een analytisch kader voor het begrijpen van lokaal migrantenbeleid 

Dee laatste vijfti g jaar heeft de aanwezigheid van arbeidsmigranten in Europese steden een 

permanentt en omvangrijk karakter gekregen, waardoor het aanzien van stedelijk Europa wezenlijk is 

veranderd.. Onder 'arbeidsmigranten' versta ik buitenlandse werknemers die van het eind van de 

jarenn vijfti g tot in het midden van de jaren zeventig van de twintigste eeuw naar Noordwest-Europa 

zijnn gekomen, gevolgd door hun gezinnen, en economisch gemotiveerde migranten die (vaak op 

ongeregeldee wijze) in de jaren tachtig en negentig arriveerden. De concentratie van arbeidsmigranten 

inn steden, en binnen steden in bepaalde buurten, leidt tot specifiek lokale problemen en 

mogelijkhedenn voor lokale bestuurders, vanwege de invloed die deze concentratie heeft op de 

plaatselijkee huizen- en arbeidsmarkt, het lokale dienstenaanbod en de stadsontwikkeling. In 

verschillendee steden werd zeer uiteenlopend gereageerd op de komst van migranten. Hierbij speelden 

dee meeste beleidsterreinen van het lokale bestuur een rol, met maatregelen in het juridisch-politieke 

domeinn (bijv. migrantenadviesraden), het sociaal-economische domein (bijv. dienstenbeleid), het 

cultureel-religieuzee domein (bijv. beleid ten aanzien van godsdienstuitoefening) en het ruimtelijke 

domeinn (bijv. stadsontwikkeling in migrantenwijken). Al deze maatregelen (vastgesteld beleid), 

alsmedee uitspraken en besluiten (gewenst beleid) kunnen worden bestempeld als 'lokaal 

migrantenbeleid',, in die zin dat ze plaatsvinden op initiatief van, often minste in grote mate worden 

bepaaldd door, het lokale bestuur en wezenlijke invloed hebben op de migrantenbevolking, hetzij door 

specifiekee (op migranten gerichte), hetzij door algemene maatregelen. 

Loss van de praktische consequenties grijpt de vestiging van nieuwkomers met een geheel andere 

achtergrondd diep in de gaststad in. Twee kenmerken van arbeidsmigratie zijn van invloed geweest op 

dee reactie van de ontvangende samenlevingen. Het eerste is de wezenlijke verschuiving die zich 

voordoett van een verwacht tijdelijk karakter (de 'mythe van de terugkeer') naar een feitelijk 

permanentt verblijf. Het tweede is de mate waarin de nieuwkomers in etnisch/raciaal en 

religieus/cultureell  opzicht anders zijn. Lokale bestuurders moeten een antwoord vinden op deze 

uitdagingen,, omdat arbeidsmigranten en hun kinderen in zekere zin de rol van de bedreigende maar 

exotischee 'ander' hebben overgenomen van de traditionele etnische minderheden in West-Europa. 

Hett is deze vaak impliciete dimensie van lokale beleidsvorming die in dit boek wordt onderzocht. Zo 

wordtt een aspect belicht dat niet eerder systematisch in kaart is gebracht in de literatuur over het 

migrantenbeleidd op lokaal niveau. 

Zonderr andere verklaringen uit te sluiten, stel ik voor dat lokaal beleid ten aanzien van 

migrantenn kan worden begrepen als het resultaat van een gastheer-vreemdeling-relatie. Lokale 

gastheer-vreemdeling-relatiess worden hier gedefinieerd als de attitudes en verwachtingen van het 

11 De mate waarin hierbij sprake is van lokaal 'arbeidsmigrantenbeleid' is ook in grote mate afhankelijk van hei 
stadsbestuurr - zie hoofdstuk 3. 
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lokalee bestuur met betrekking tot de tijdelijke en ruimtelijke aanwezigheid van de 

migrantenbevolkingg (de verwachte duur van hun verblijf, de plaatsen in de stad waar zij verblijven) 

enn met betrekking tot haar anders-zijn (culturele/religieuze verschillen). Zulke attitudes en 

verwachtingenn zijn maar één verschijningsvorm van een breder pakket gastheer-vreemdeling-

relaties.. waarmee iedere samenleving 'haar vreemdelingen' (zowel autochtone anderen als 

nieuwkomers)) definieert en haar verhouding tot hen bepaalt, zoals beschreven in hoofdstuk 2. 

Gastheer-vreemdeling-relatiess dienden als basis voorde uitwerking van immigratiebeleid op 

nationaall  niveau, waarvan de modellen van Castles voor "citizenship regimes" wel de bekendste zijn. 

Maarr de verklaringen op nationaal niveau zijn bekritiseerd omdat ze te deductief zouden zijn, 

onvoldoendee gebaseerd zouden zijn op empirische bevindingen en geen recht zouden doen aan 

lokalee variatie. Analyses van migrantenbeleid op lokaal niveau zijn daarentegen inhoudelijk zeer 

uitvoerigg maar ontberen een algemeen kader. Er wordt zelden getheoretiseerd over lokaal 

migrantenbeleid,, en als dit gebeurt beperkt het zich vrijwel uitsluitend tot institutioneel-politieke 

verklaringenn in het juridisch-politieke domein. 

Ditt project beoogt deze lacune in de literatuur over migrantenbeleid op te vullen door een 

voorstell  te doen voor een analytisch kader op lokaal niveau met een algemene theoretische basis 

(gastheer-vreemdeling-relaties).. De gerichtheid op het lokale niveau maakt 'aardser', meer empirisch 

onderzoekk mogelijk. Het model van de gastheer-vreemdeling-relaties plaatst de bevindingen in een 

brederee context, met een koppeling tussen verklaringen op lokaal niveau en modellen op nationaal 

niveau. niveau. 

Volgenss het model kan de houding van het lokale bestuur ten aanzien van migranten worden 

onderverdeeldd in verschillende algemene typen. Arbeidsmigranten kunnen worden beschouwd als 

'passanten""  (zodat hun anders-zijn kan worden genegeerd), als tijdelijke 'gasten' (hun anders-zijn 

kann worden getolereerd) of als 'blijvers', in welk geval hun anders-zijn geacht wordt te verdwijnen 

(assimilatie)) ofte blijven (pluralisme). Op basis van dit model en met gebruikmaking van de 

voorlopigee uitkomst van een literatuurstudie naar beleidsreacties in ongeveer 25 steden, wordt een 

typologiee ontwikkeld (hoofdstuk 4). Deze typologie draagt vier algemene 'soorten' lokale 

beleidsreactiess aan op de vestiging van migranten en etnische diversiteit, die corresponderen met vier 

soortenn gastheer-vreemdeling-relaties: de passantenbenadering (geen beleid), de 

gastarbeiderbenadering,, de assimilatiebenadering en de pluralismebenadering. De tweede dimensie 

vann de typologie groepeert lokaal beleid ten aanzien van migranten in vier 'beleidsterreinen', die 

weerr zijn onderverdeeld in probleemgebieden. Met behulp van deductie en de bevindingen van een 

literatuuronderzoekk naar lokaal beleid in ongeveer 25 steden draagt de typologie specifiek beleid aan 

opp ieder beleidsterrein, als verschijningsvormen van alle algemene 'typen' reacties. 

Omm dit analytische kader te testen, volg ik de ontwikkeling van lokaal beleid ten aanzien van 

migrantenn in twee nieuwe en twee traditionele immigratiesteden. Rome en Tel Aviv werden gekozen 

omm respectievelijk de fase zonder beleid en de gastarbeiderbenadering te onderzoeken. Parijs en 

Amsterdamm werden gekozen als voorbeeld van respectievelijk de assimilatie- en de pluralismefase. 
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Inn alle gevallen zijn algemene fasen van lokale beleidsreacties vastgesteld, in aanvulling op de 
specifiekee 'soort' die iedere stad geacht werd te vertegenwoordigen, waardoor verscheidene 
chronologieënn van beleidsreacties op de vestiging van arbeidsmigranten aan het licht traden. 

Bijj  het testen van de bruikbaarheid van het analytische kader behandelt dit project twee series 

vragen.. De eerste heeft betrekking op de manier waarop het lokale bestuur reageert op de vestiging 

vann arbeidsmigranten (en de etnische diversiteit die daarvan het gevolg is). Meer specifiek gaat het 

omm de volgende vraag: kunnen we in de loop van de tijd algemene 'typen' lokale beleidsreacties en 

typischee 'chronologieën van lokale beleidsreacties' in de verschillende steden vaststellen? De tweede 

heeftt betrekking op de manier waarop lokaal beleid wordt beïnvloed door gastheer-vreemdeling-

relaties.. Het onderzoek kijkt ook indirect naar de relatie tussen lokaal en nationaal migrantenbeleid, 

datt wil zeggen de verhouding tussen stad en staat. 

2.. Bevindingen en conclusies uit de case studies 
Inn het geval van Rome (hoofdstuk 6) leverde een onderzoek uit de jaren tachtig naar 

gemeentelijkee maatregelen of het gebrek daaraan een bevestiging op van het beleidstype 'geen 

beleid'' en van de passantenbenadering van immigranten. Ondanks een duidelijke omslag in de jaren 

negentigg in het officiële beleid van de stad van een passantenbenadering naar een pluralismehouding, 

kann van Rome niet worden gezegd dat de stad de pluralismefase heeft bereikt in het daadwerkelijk 

uitgevoerdeuitgevoerde beleid. In plaats daarvan kan het afgelopen decennium van lokaal migrantenbeleid het 

bestt worden gezien als pluralistisch bedoeld beleid. Om de kloof tussen uitgevoerd en officieel 

beleidd te kunnen verklaren richten wij ons op de relatie tussen nationale overheid, lokaal bestuur en 

maatschappijj  in Italië, dat wil zeggen op de institutioneel-politieke context. 

Inn het geval van Tel Aviv (hoofdstuk 7) ontwikkelde de reactie van de plaatselijke bestuurders op 

dee vestiging van arbeidsmigranten zich in minder dan een decennium (en zonder dat dit met enige 

crisiss gepaard ging) van een passantenbenadering tot een minimalistische gastarbeiderbenadering, 

diee ook wel een liberale gastarbeiderbenadering kan worden genoemd. Tel Aviv illustreert hoe een 

gemeentelijkee bureaucratie zich in de eerste helft van de jaren negentig bewust wordt van de 

aanwezigheidd en de beleidsimplicaties van migranten en de politiek uiteindelijk dwingt om deze 

aanwezigheidd te erkennen, waarbij een verschuiving optreedt van een beleidsloze reactie naar een 

gastarbeiderbeleidd in de tweede helft van de jaren negentig. Het minimalistische gastarbeiderbeleid 

vann Tel Aviv is beter te begrijpen in de context van Israels exclusieve immigratiebeleid, waarin alle 

niet-joodsee immigranten als tijdelijke gasten worden beschouwd. Desondanks veranderde de houding 

vann gemeenten tegenover de arbeidsmigranten in een bottom-up-proces dat uiteindelijk leidde tot een 

nieuww migrantenbeleid in 1999. Maar het nieuwe bestuur neemt een ambivalente houding aan, zowel 

inn het voorgenomen als in het uitgevoerde beleid; het erkent de waarschijnlijkheid van een 

permanentt in de stad gevestigde niet-joodse minderheid zonder de gevolgen van deze ontwikkeling 

volledigg te accepteren. Dit vormt een weerspiegeling van de constante overheersing van de 

gastarbeiderbenaderingg binnen het gemeentebestuur. De fase waarin Tel Aviv zich momenteel 

bevindtt zou een 'liberale gastarbeiderbenadering' kunnen worden genoemd. 
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Hett geval van Parijs (hoofdstuk 8) illustreert een continue assimilatiebenadering in het lokale 

beleidd die teruggaat tot het midden van de negentiende eeuw. Van oudsher werd van nieuwkomers in 

Parijss geaccepteerd dat zij zich er blijvend vestigden (vandaar de afwezigheid van een beleidsloze 

fasee en een gastarbeiderbenadering), maar de Franse republikeinse ideologie eiste dat hun anders-zijn 

zouu verdwijnen in een eenzijdig assimilatieproces. Hoewel het zeer moeilijk was om te omschrijven 

waaruitt het 'lokale migrantenbeleid' in Parijs bestaat (kenmerkend voor assimilatiebeleid), komen 

tweee conclusies naar voren. Ten eerste kan een rode draad worden waargenomen in de beleidsagenda 

voorr stedelijke ontwikkeling, die in het kort kan worden omschreven als de verburgerlijking van de 

hoofdstad,, waarbij de armen en andere ongewenste bevolkingsgroepen steeds verder uit het 

stadscentrumm worden verdreven. Ten tweede heeft het Parij se beleid voor stadsherstel een 

substantiëlee invloed gehad op de verspreiding van de migranten- en minderheidsgroepen, waarvan 

hett merendeel tegenwoordig 'buiten de stadswallen' in de banlieues woont. Er wordt nog steeds over 

gediscussieerdd of dit een onbedoeld gevolg was van het stadsherstelbeleid, of dat dit beleid een 

implicietee etnische agenda bevatte. Wel is duidelijk dat ondanks de goed waarneembare gevolgen 

vann het beleid voor etnische minderheden, het etnische element uitdrukkelijk werd genegeerd. Deze 

assimilatiebenaderingg van de etnische diversiteit in het ruimtelijke beleid van Parijs is ook 

waarneembaarr op andere beleidsterreinen, zoals de dienstverlening. 

Hett 'integratiebeleid' dat in 2001 door het nieuwe stadsbestuur werd opgestart, lijk t een 

trendbreukk te vormen, met name in het juridisch-politieke domein. Het nieuwe beleid van Parijs lijk t 

echterr niet volledig overeen te komen met wat we hebben omschreven als een pluralismebenadering, 

omdatt 'integratie van migranten' nog steeds wordt gezien als een puur individueel proces, waarbij 

hett stadsbestuur vermijdt op enigerlei wijzede indruk van maatschappelijk gestuurde integratie te 

wekken.. Hoewel het nieuwe beleid enkele pluralistische elementen bevat, hebben de 

assimilatiekenmerkenn nog altijd de overhand. 

Amsterdamm (hoofdstuk 9) gaf een beleidstraject te zien van vier verschillende fasen en 

illustreerdee daarmee hoe het analytische kader kan worden gebruikt om de veranderingen in het 

migrantenbeleidd van een stad gedurende een langere periode te volgen. Het migrantenbeleid in 

Amsterdamm ontwikkelde zich van een beleidsloze reactie in het begin van de jaren zestig via een 

gastarbeiderfasee (middenjaren zestig tot middenjaren zeventig) naar een pluralistisch beleid in de 

jarenn tachtig en negentig. In die fase kende zowel het officiële als het uitgevoerde beleid een 

duidelijkk pluralistische benadering van migranten en minderheden op alle terreinen. De meest 

recentee verandering in het lokale migrantenbeleid (het 'diversiteitsbeleid') geeft een duidelijke 

verschuivingg te zien in de houding van de ontvangende samenleving, in de richting van een 

beperkteree uitleg van multiculturalisme, waarin van minderheden wordt verwacht dat zij zich beter 

aanpassenn aan de normen van de ontvangende samenleving. Op lokaal niveau blijkt uit de resultaten 

echterr dat het uitgevoerde beleid in Amsterdam op verschillende terreinen een aantal pluralistische 

kenmerkenn behoudt, zoals op minderheden gerichte en op etniciteit gebaseerde maatregelen. Dit 

wordtt gedeeltelijk uitgelegd als een doorgaande uiting van de paternalistische benadering van 
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vreemdelingenn die een rot speelt in het Nederlandse sociale beleid - een ander aspect dat naar voren 
kwamm in het model van gastheer-vreemdeling-relaties. 

3.. Vergelijkende analyse en generalisatie 
Uitt bovenstaande samenvattingen blijkt het nut van het analytische kader op één niveau: als 

hulpmiddell  voor het in kaart brengen en begrijpen van complexe lokale beleidsreacties in een 

bepaaldee stad gedurende langere tijd. In hoofdstuk 10 wordt dit kader gebruikt voor een 

vergelijkendee analyse van de onderzoeksresultaten om meer algemene conclusies te kunnen trekken. 

Sommigee daarvan worden hieronder kort besproken. 

Algemenee 'soorten' lokale beleidsreacties benoemen 
Dee case studies hebben aangetoond dat het ondanks de grote verscheidenheid aan contexten 

(waaronderr verschillen in nationaal migrantenbeleid, stadsgrootte, wijze van besturen en 

migratiegeschiedenis)) mogelijk is om in specifieke steden en perioden algemene soorten lokale 

beleidsreactiess op vestiging door arbeidsmigranten aan te wijzen, zoals in de typologie werd 

voorgesteld.. Bovendien blijkt uit deze typen dat de meeste beleidsuitingen in een bepaalde stad vaker 

well  dan niet aansluiten bij dezelfde algemene beleidssoort. Hierdoor lijk t het dat de steden ondanks 

zeerr verschillende achtergronden dezelfde fasen doorlopen in hun beleidsreacties op vestiging van 

arbeidsmigranten.. Natuurlijk vertonen deze fasen verschillen in hun lokale verschijningsvorm. Zo 

kwamm het gastarbeiderbeleid in Amsterdam vooral tot uiting in sociale huisvesting en in Tel Aviv 

voorall  in sociale dienstverlening. Desalniettemin zijn ze aan te wijzen als algemene typen in de zin 

datt ze in verschillende steden vergelijkbaar zijn en verschillen van de andere typen beleidsreacties, 

zowell  in de benadering waarvan het beleid een uiting is (zoals de passantenbenadering) als in de 

kenmerkenn van het uitgevoerde beleid (zoals kortetermijnoplossingen binnen specifieke 

probleemgebieden). . 

Vaststellenn van typische trajecten in de evolutie van lokaal migrantenbeleid 

Eerderee bevindingen uit het literatuuronderzoek gaven aan dat er wellicht 'typische' trajecten of 

chronologieënn bestaan van lokale beleidsreacties op de vestiging van migranten, en dat deze in 

verschillendee steden terugkeren. De bevindingen uit drie van de case studies geven aan dat de eerste 

reactiefasee in deze steden wordt gekenmerkt door het ontbreken van beleid. 

Hett geval van Parijs laat zien dat deze fase niet relevant is in landen waar immigratie als 

permanentt verschijnsel wordt beschouwd. In de meeste Europese steden werden arbeidsmigranten 

echterr oorspronkelijk als tijdelijk fenomeen gezien. 

Dee casus Amsterdam laat zien wat een typisch verloop kan zijn van lokaal migrantenbeleid in 

landenn die in de jaren zestig nationaal beleid ten aanzien van gastarbeiders hebben aangenomen: de 

stedenn schuiven van de beleidsloze fase door naar de gastarbeiderfase, en ontwikkelen uiteindelijk 

eenn eigen vorm van min of meer pluralistisch beleid. 

Romee is een voorbeeld van een stad die de gastarbeiderfase niet heeft doorlopen, maar direct is 

overgegaann van de beleidsloze benadering naar een vorm van pluralistisch beleid. Dit traject zou 
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kenmerkendd kunnen zijn voor nieuwe immigratiesteden die sinds de jaren tachtig van de twintigste 

eeuw,, toen nationaal beleid ten aanzien van buitenlandse werknemers in Europa niet langer als 

werkbaarr werd beschouwd, met arbeidsimmigratie te maken hebben. Aangezien ook het 

assimilatiemodell  van integratie in de meeste Europese landen niet meer als wenselijk wordt 

beschouwd,, zou het in nieuwe immigratiesteden in Europa wel eens een typische ontwikkeling 

kunnenn blijken om van een beleidsloze benadering over te gaan naar een pluralistische (of een 
variatiee ervan, zie onder). 

Dee relatie tussen soorten/fasen in het beleid en beleidsterreinen/probleemgebieden 
Wordenn bepaalde soorten of fasen van lokale beleidsreacties op immigratie en etnische diversiteit 

gekenmerktt door extra gemeentelijke maatregelen ten aanzien van bepaalde probleemgebieden? Op 

basiss van de case studies lijk t het dat het sociaal-economische terrein het belangrijkste toneel vormt 

voorr lokale beleidsreacties op migranten in alle fasen, terwijl dit op het juridisch-politieke en 

cultureel-religieuzee terrein per fase sterker verschilt. Ruimtelijk beleid (inclusief huisvesting en 

stadsontwikkeling)) is zonder twijfel cruciaal, maar de mate van lokale beleidsvorming op dit terrein 

iss sterker afhankelijk van het nationale beleid. Deze opmerkingen moeten niet worden beschouwd als 

definitievee conclusies maar als verkennende observaties ten behoeve van nader vergelijkend 

onderzoek. . 

Hett concept van gastheer-vreemdeling-relaties bij het verklaren van lokaal migrantenbeleid 

Uitt deze studie blijkt dat het concept van de gastheer-vreemdeling-relatie kan bijdragen aan een 

volledigerr begrip van de vorming van migrantenbeleid op lokaal niveau, waarbij verschillende 

aspectenn van beleidsvorming naar voren komen die dikwijls niet worden uitgesproken. Ten eerste 

hebbenn we gezien dat immigratie meer van de ontvangende samenleving vraagt dan alleen de 

'praktische'' gevolgen van vestiging door migranten. In een poging deze problemen het hoofd te 

biedenn vormt het lokale beleid een weerspiegeling van heersende opvattingen en verwachtingen ten 

aanzienn van de aanwezigheid van vreemdelingen. Dit bleek op verschillende manieren uit de case 

studies.. Ten tweede, de manier waarop nieuwkomers door de ontvangende samenleving worden 

ervarenn (men kan wel zeggen: gedefinieerd) heeft ten minste evenveel, zo niet méér invloed op de 

vormingg van migrantenbeleid dan de werkelijke eigenschappen van de nieuwkomers. Zoals Bauman 

opmerktt creëert iedere samenleving zelf eigen categorieën vreemdelingen. De case studies laten zien 

welkee invloed dit heeft gehad op lokaal beleid ten aanzien van arbeidsmigranten. Ten derde is de 

perceptiee van de ontvangende samenleving van één type vreemdeling van invloed op de reactie op de 

aankomstt van andere typen vreemdelingen. Dit betekent dat de reactiee van het lokale bestuur op de 

vestigingg van arbeidsmigranten moet worden gezien in de context van historische en actuele lokale 

gastheer-vreemdeling-relaties,, dat wil zeggen hoe de wisselwerking is geweest, en nog steeds is, 

tussenn de lokale samenleving en de verschillende typen vreemdeling, autochtoon en buitenlands. De 

nadrukk op gastheer-vreemdeling-relaties laat ook zien hoe belangrijk de gevoelens van relatieve 

machtt of machteloosheid van lokale bewoners ten opzichte van de nieuwkomers zijn. Hoe minder 

lokalee bewoners het gevoel hebben dat zij hun eigen leven kunnen bepalen, hoe meer zij zich 
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'gevangen'' voelen in hun eigen buurt, en hoe groter de kans is dat zij negatief reageren op de 
vestigingg van arbeidsmigranten. Lokaal migrantenbeleid is vaak een weerslag van gemeentelijk 
bewustzijnn van deze situaties. 

Kortom,, de benadering volgens het principe van de gastheer-vreemdeling-relaties kan een 
belangrijkee bijdrage leveren aan ons begrip van lokaal migrantenbeleid. Dit is bedoeld als aanvulling 
op,, en niet als vervanging voor andere verklaringen zoals de politiek-institutionele uitleg. Dit boek 
heeftt tot doel expliciete en theoretisch bruikbare verbanden te leggen tussen gastheer-vreemdeling-
relatiess en lokaal migrantenbeleid. 
Lokaall migrantenbeleid en de relatie tussen stad en staat 

Hoewell  het geen kernonderwerp van deze studie is, speelt de relatie tussen stad en staat overal in 
ditt boek een rol. Uit de case studies blijkt de mate waarin het lokale migrantenbeleid is ingebed in de 
nationalee context, maar ook dat dit lokale verschillen niet uitsluit. De dominante rol van de nationale 
contextt betekent niet alleen dat overgangen op landelijk niveau van de ene fase naar de andere (met 
betrekkingg tot gastheer-vreemdeling-relaties en migrantenbeleid) hebben geleid tot vergelijkbare 
overgangenn op lokaal niveau. Het betekent ook dat bijvoorbeeld de pluralistische fase in Amsterdam 
enn Rome op totaal verschillende manieren wordt ingevuld. Waar de casuss Amsterdam een algehele 
consistentiee vertoont tussen lokaal en nationaal migrantenbeleid, zien we in de gevallen van Tel Aviv 
(sindss 1999) en Parijs (sinds 2001) ook hoe lokale bestuurders met een onafhankelijke agenda hun 
benaderingg kunnen laten afwijken van het beleid op nationaal niveau. 

4.. Heroverwegen van de typologie 
Dee opkomst van het diversiteitsbeleid sinds het midden van de jaren negentig in de case study 

overr Amsterdam vraagt, evenals vergelijkbaar beleid in andere steden dat in het literatuuronderzoek 

werdd gemeld, om de toevoeging van een vijfde algemeen type aan de typologie. In hoofdstuk 10 is 

ditt omschreven als 'intercultureel' beleid, een soort houding van het lokale bestuur en een 

beleidsreactiee op de etnische diversiteit die de afgelopen tien jaar kon worden waargenomen. De 

interculturelee visie op integratie lijkt , zonder terug te vallen op doelstellingen van het assimilatietype, 

eenn directe reactie op de voorgaande fase van pluralistisch beleid, in elk geval in een aantal steden 

mett een lange immigratietraditie zoals Amsterdam en Birmingham. In enkele nieuwe 

immigratiestedenn lijk t de erkenning van de permanente vestiging van arbeidsmigranten te worden 

gevolgdd door een verschuiving ineens van een beleidsloze benadering naar de retoriek en de 

maatregelenn die passen bij de interculturele benadering. Op sociaal-economisch gebied is het lokale 

beleidd bijvoorbeeld gevoelig voorde behoeften van minderheden, maar worden etnisch-specifieke 

maatregelenn vermeden. Onderscheid tussen 'pluralistisch' en 'intercultureel' beleid is echter niet 

altijdd duidelijk, en het is soms moeilijk vast te stellen of er een aanmerkelijk verschil bestaat, of dat 

hett etiket 'intercultureel' simpelweg over het etiket 'multicultureel' is geplakt. Op basis van de 

resultatenn kan het interculturele type echter worden voorgesteld als basis voor verder onderzoek. 
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5.. Implicaties voor theorie, onderzoek en beleid 

Theoretischee implicaties 

Zowell  uit de vier case studies als uit de resultaten van het literatuuronderzoek wordt duidelijk hoe 

hett analytische kader kan worden toegepast, door het definiëren van 'lokaal migrantenbeleid', het 

groeperenn van beleid in domeinen en probleemgebieden, en het beschrijven van beleidspunten in de 

vormm van verschillende universele 'typen'. Dit legt de basis voor nader onderzoek op dit gebied. 

Hoewell  de hier voorgestelde typologie slechts een eerste aanzet in deze richting vormt, tonen de 

resultatenn van de vier case studies dat deze zowel sterk als flexibel is. En nog belangrijker: het 

betekentt dat aanpassingen van de typologie op basis van verder onderzoek mogelijk zijn, 

bijvoorbeeldd de toevoeging van beleidssoortenAfasen of het opnieuw indelen van 

beleidsterreinen/probleemgebieden,, zonderde algehele geldigheid van het kader voor verder 

onderzoekk te ondermijnen. 

Inn welke richting zou zulk onderzoek plaats moeten vinden? De resultaten van de case studies en 

dee vergelijkende analyse en generalisaties in dit hoofdstuk wijzen op verschillende mogelijkheden. 

Tenn eerste, de vaststelling van universele typen in de lokale beleidsreacties op de vestiging van 

migrantenn (en de etnische diversiteit die er het gevolg van is) impliceert de mogelijkheid van 

aanvullendee typen die in dit onderzoek niet naar voren zijn gekomen. De hier voorgestelde typologie 

iss een eerste stap. De volgende stap zou bestaan uit het verrichten van meer onderzoek in andere 

steden,, met het doel de bestaande typologie te bevestigen of aan te passen. Een deel hiervan kan 

wordenn gerealiseerd door het opnieuw onderzoeken van bestaand materiaal met behulp van het 

analytischee kader. Ten tweede onderstreept de waarschijnlijkheid van algemene ontwikkelingen in 

lokalee beleidsreacties de hypothese dat nieuwe immigratiesteden het traject van de traditionele 

imm mi gratie steden zullen volgen. Om dit verder te kunnen uitwerken is een vergelijkende analyse 

vereistt van een aantal 'traditionele steden' (om een aantal typische ontwikkelingschronologieên vast 

tee stellen) en 'nieuwe steden' (na een minimale periode van migranteninstroom). De kracht van het 

betoogg zal uiteindelijk afhankelijk zijn van de overtuigende vaststelling van dezelfde algemene fasen 

inn lokale beleidsreacties in de verschillende steden, ondanks hun contextuele verschillen. 

Zulkee onderzoeksprojecten kunnen uitgebreider ingaan op de rol van gastheer-vreemdeling-

relatiess als variabele in de ontwikkeling van lokaal migrantenbeleid, in relatie tot andere variabelen 

zoalss de rol van de landelijke overheid en haar kaders. De resultaten van dit onderzoek hebben 

theoretischee implicaties met betrekking tot de interactie tussen lokaal en nationaal bestuur en de 

burgers,, zoals terug te vinden in lokale beleidsreacties op migranten/minderheden. All e vier case 

studiess laten een specifieke dynamiek op lokaal niveau zien met betrekking tot de manier waarop 

stedenn omgaan met immigranten en etnische minderheden, maar zij laten ook zien dat deze nauw 

samenhangtt met de nationale context. Door ons te richten op het lokale niveau kunnen we de relatie 

onderzoekenn tussen nationaal (maar vaak veel vager geformuleerd) beleid en lokaal (vaak concreter) 

beleidd ten aanzien van migranten. Tevens wijzen de bevindingen van de case studies op de 

belangrijkee rol die in sommige steden door derden wordt gespeeld bij de ontwikkeling en 

implementatiee van lokaal migrantenbeleid. 
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Ditt wijst erop dat de beleidsreactie op de vestiging van immigranten/etnische diversiteit niet 

zozeerr moet worden gezien als een verticaal, binair systeem (nationale overheid -> lokale overheid), 

maarr als een recursief, interactief proces waarbij overheid en burgers (inclusief gemobiliseerde 

migranten/minderheden)) op verschillende niveaus betrokken zijn, naast supranationale actoren. Kort 

gezegdd moet toekomstig onderzoek naar de beleidsreactie op immigratie/etnische diversiteit dit 

onderzoeksgebiedd meer beschouwen als een open bestuurssysteem dan als een door de landelijke 

overheidd gedomineerd beleidsterrein (of, omgekeerd, als een gebied met relatieve autonomie voor 

lokalee bestuurders). In zo'n systeem (of proces) zou aandacht moeten worden besteed aan het 

spanningsveldd tussen officieel en uitgevoerd beleid. Verklaringen op nationaal niveau nijgen naar te 

veell  nadruk op het eerste, terwijl verklaringen op lokaal niveau meer gericht zijn op het laatste. 

Beleidsimplicaties s 
Nuu immigratiestromen steeds meer steden bereiken, groeit de belangstelling van lokale 

bestuurderss voor onderzoek naar lokaal migrantenbeleid, in het bijzonder vergelijkend onderzoek. 

Mett behulp van het model en de typologie die hier zijn uitgewerkt kunnen beleidsmakers hun situatie 

duidelijkerr vergelijken met de situatie in andere steden. Het analytische kader biedt beleidsmakers de 

mogelijkheidd om 'reflexief leren' toe te passen op de eigen eerdere beleidsreacties en een 

vergelijkingg te maken tussen de eigen maatregelen en die van andere steden. Dit kan heel nuttige 

inzichtenn opleveren met het oog op toekomstige beleidsvorming. De modulaire indeling van de 

typologiee biedt de mogelijkheid om zo'n vergelijkend leerproces te doorlopen op één, meerdere of 

allee relevante beleidsterreinen. Met name in het geval van nieuwe immigratiesteden kunnen lokale 

beleidsmakerss (en anderen die bij het migrantenbeleid betrokken zijn, zoals particuliere organisaties) 

zulkee vergelijkingen gebruiken om hun voordeel te doen met de zuurverdiende ervaring van anderen. 

Ditt wil zeggen dat vergelijkingen tussen steden mogelijk en waardevol zijn, met name voor mensen 

inn nieuwe immigratiesteden. Inzicht in het proces dat traditionele immigratiesteden hebben 

doorlopenn in hun beleidsreacties op de problemen die werden veroorzaakt door de komst van 

nieuwkomers,, zou moeten belichten wat de mogelijkheden (en valkuilen) voor beleidsmakers zijn in 

dee eerste fasen van de migranteninstroom. 
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Summar y y 

1.. An analytical framework for understanding local policies toward migrants 
Overr the past half-century European cities have acquired a large, permanent presence of labour 

migrants,, changing the face of urban Europe. By 'labour migrants' I mean the foreign workers who 

arrivedd in northwestern Europe from the late 1950s to the mid-1970s, followed by their families, as 

welll  as economically-motivated migrants arriving (often irregularly) in the 1980s-90s. The 

concentrationn of labour immigrants in cities, and within cities in particular neighborhoods, creates 

specificallyy local problems and opportunities for local authorities, as it affects the local housing and 

labourr markets, local services and urban development. Municipal responses to migrant settlement 

havee varied widely, involving most of the policy domains within local jurisdiction, with actions in 

thee Juridical-political domain (e.g. migrant advisory councils), the Socio-economic domain (e.g. 

servicess policy), the Cultural-religious domain (e.g. policy toward religious practices) and the Spatial 

domainn (e.g. urban development in migrant neighbourhoods). All these actions, as well as statements 

andd decisions (enacted and espoused policy) may be termed 'local migrant policies' in that they are 

initiatedd or largely determined by the local authority and significantly affect the local migrant 

population,, either through specific (migrant-targeted) or general measures.1 

Beyondd the practical consequences, the settlement of newcomers with a very different 

backgroundd touches deep chords within the host city. Two characteristics of labour migration have 

playedd a role in the reaction of the receiving societies. The first is the fundamental transformation 

thatt occurs from expected temporariness (the 'myth of return') to de facto permanence. The second is 

thee ethnic/racial and religious/cultural Otherness of these newcomers. Local authorities must cope 

withh these challenges, for in some sense, labour migrants and their offspring have replaced 

traditionall  ethnic minorities in western Europe in the role of the threatening-yet-exotic Other. It is 

thiss often implicit dimension of local policymaking that this book explores, highlighting an aspect 

thatt has not been systematically developed in the local-level literature on migrant policy. 

Whilee not excluding other explanations, I propose that local policies toward migrants can be 

understoodd as an expression of host-stranger relations. Local host-stranger relations are defined 

heree as the attitudes and expectations of the local authority regarding the temporal and spatial 

presencee of its migrant population (the time they are expected to remain, where they reside in the 

city)) and regarding their Otherness (cultural/religious differences). Such attitudes and expectations 

aree but one manifestation of a broader set of host-stranger relations, in which every society defines 

andd relates to 'its Strangers' (including indigenous Others as well as newcomers), as described in 

Chapterr 2. Host-stranger relations have served as the basis for explanations of national-level 

immigrationn policies, most famously in Castles' "citizenship regimes" models. But the national-level 

explanationss have been criticised as overly deductive, insufficiently grounded in empirical findings 

11 The degree to which these are local 'labour migrant policies' also depends largely on the local authority - see Chapter 3 
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andd overlooking local variations. Local-level analyses of migrant policy, on the other hand, are rich 

inn content but lack generalisation. Theorising on local migrant policies is rare and limited almost 

exclusivelyy to institutional-political explanations in the Juridical-political domain. 

Thiss project attempts to fill  this gap in the migrant policy literature, by proposing an analytical 

frameworkframework at the local level, with a general theoretical basis (host-stranger relations). The focus on 

thee local level allows more grounded, empirically-based research. The host-stranger relations model 

relatess the findings to a broader context, offering a link between local-level explanations and the 

national-levell  models. 

Accordingg to the model, local authority attitudes toward labour migrants can be divided into several 

generall  types. Labour migrants may be seen as transient (and therefore their Otherness can be 

ignored),, as temporary 'guests' (their Otherness can be tolerated) or as permanent, in which case their 

Othernesss is expected to disappear (an Assimilationist attitude) or remain (a Pluralist attitude). Based 

onn this model and using preliminary findings from a literature survey of local policies in some 25 

cities,, a typology is developed (Chapter 4). The typology proposes four general 'types' of local policy 

responsee to migrant settlement/ethnic diversity, corresponding to four types of host-stranger 

relations:: a Transient (Non-policy) response, a Guestworker-type response, an Assimilationist-type 

responsee and a Pluralist-type response. The second dimension of the typology groups local policies 

towardd migrants into four 'policy domains', subdivided into issue areas. Using deductive reasoning 

andd findings from the literature survey, the typology suggests specific policies in each policy 

domain,, as manifestations of each general 'type' of response. 

Too test this analytical framework, I follow the development of local policies toward migrants in 

twoo new immigration cities and two veteran immigration cities. Rome and Tel Aviv were chosen to 

exploree the Non-policy and Guestworker policy phases, respectively. Paris and Amsterdam were 

chosenchosen to represent the Assimilationist and Pluralist phases, respectively. In each case, general 

phasess of local policy response were identified, in addition to the specific 'type' that each city was 

meantt to represent, revealing several trajectories of policy response to labour migrant settlement. 

Whilee testing the viability of the analytical framework, this project addresses two sets of 

questions.. The first relates to how local authorities respond to labour migrant settlement (and the 

resultingg ethnic diversity). Specifically, can we identify general 'types' of local policy reponses and 

typicall  'trajectories of local policy responses' in different cities over time? The second relates to how 

locall  policies are affected by host-stranger relations. The study also explores indirectly the relation 

betweenn local and national migrant policies, i.e. city-State relations. 

2.. Findings and conclusions from the case studies 

Inn the case of Rome (Chapter 6), a survey of municipal (in)actions in the 1980s verified the 

Non-policyy type of response and Transient-type attitudes toward immigrants in City Hall. Despite a 

clearr change in the 1990s from a Transient to a Pluralist attitude in the city's espoused policy, Rome 

cannott be regarded as having fully entered a Pluralist phase in its enacted policy. Instead, the past 
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decadee of local migrant policies may be best understood as an intended Pluralist policy. To explain 
thee gap between enacted and espoused policy we turn to the relation between national government, 

locall  authorities and civic society in Italy, i.e. the institutional-political context. 

Inn the case of Tel Aviv (Chapter 7), the local authority reaction to labour migrant settlement 

evolvedd in less than a decade (and without any crisis) from a Transient attitude to a minimalist 

Guestworkerr attitude, to what may be called a liberal Guestworker attitude. The Tel Aviv case 

illustratess how the municipal bureaucracy awoke to the migrant presence and its policy implications 

inn the first half of the 1990s, and eventually forced the political level to acknowledge this presence, 

movingg from a Non-policy response to a Guestworker policy in the second half of the 1990s. Tel 

Aviv'ss minimalist Guestworker policy can be understood in the context of Israel's exclusionary 

immigrationn regime, which regards non-Jewish migrants as temporary. Nevertheless, municipal 

attitudess toward its labour migrant population changed in a bottom-up process which eventually 

resultedd in the adoption of a new migrant policy in 1999. But the new administration presents an 

ambivalentt position in its espoused as well as enacted policy, acknowledging the probability of a 

permanentt non-Jewish minority in the city without fully accepting the consequences of such a 

development.. This reflects the continued predominance of Guestworker-type attitudes within the 

municipality.. Tel Aviv's current phase may be labelled a 'liberal Guestworker' response. 

Thee case of Paris (Chapter 8) illustrates the continuity of an Assimilationist approach in local 

policyy that stretches back to the mid-19th century. Historically, newcomers to Paris were accepted as 

permanentt settlers (thus the absence of a Non-policy and Guestworker policy phase), but the French 

republicann ideology demanded that their Otherness disappear in a one-sided process of assimilation. 

Despitee the difficulty of defining what constitute "local migrant policies" in Paris (a characteristic of 

Assimilationist-typee policies), two conclusions emerge. First, a continuous thread can be discerned in 

thee urban development policy agenda which can be summarised as the embourgeoisement of the 

capital,, i.e. distancing the poor and other undesirable populations progressively farther from the city 

centre.. Second, Paris's urban renovation policies significantly affected the dispersal of its 

migrant/minorityy population, most of which is now found 'outside the city walls' in the banlieues. 

Theree is still debate on whether this was an unintended result or if urban renewal policies contained 

ann implicit ethnic agenda. What is clear is that despite the obvious impact of these policies on ethnic 

minorities,, the ethnic element was explicitly ignored. This Assimilationist-type response to ethnic 

diversityy in Paris's Spatial policies is also found in the other policy domains, such as services. 

Ann 'integration policy' initiated in 2001 by the new administration appears to mark a break, 

especiallyy in the Juridical-political domain. However, it appears that Paris's new policy does not 

conformm to what we defined as a Pluralist-type response in the full sense, as 'migrant integration' 

continuess to be seen as a purely individual process and City Hall avoids any hint of community-

basedd integration. While containing some Pluralist elements, the new policy retains many 

Assimilationistt features. 
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Thee Amsterdam case (Chapter 9) identified a policy trajectory of four different phases, 

illustratingg how the analytical framework can be used to follow shifts in one city's migrant policies 

overr a long period. Amsterdam's migrant policies evolved from a Non-policy response in the early 

1960ss to a Guestworker phase (mid-1960s to mid-1970s) to a Pluralist-type policy in the 1980s and 

1990s.. In that phase espoused and enacted policy expressed a clearly Pluralist approach to 

migrants/minoritiess across all the domains. The most recent change in local migrant policy (the 

"Diversityy Policy") expresses a significant shift in host society attitudes, toward a more restricted 

understandingg of multiculturalism in which minorities are expected to conform more closely to host 

societyy norms. At the local level, however, the findings reveal that Amsterdam's enacted policy in 

severall  domains retains some of its Pluralist characteristics, e.g. minority-targeted and ethnically-

basedd actions. This is partly explained as a continuing manifestation of the paternalistic attitude 

towardd Strangers that has featured in Dutch social policy ~ another aspect highlighted by the host-

strangerr relations model. 

3.. Comparative analysis and generalisation 
Thee above summaries demonstrate the utility of the analytical framework at one level: as a tool 

forr mapping out and comprehending complex local policy reactions in a given city over a period of 

time.. In Chapter 10 this framework is used to conduct a comparative analysis of the findings and 

reachh more general conclusions. Some of these are summarised below. 

Identifyingg general 'types' of local policy reaction 

Thee case studies have shown that despite wide variety in many contextual variables (including 

differentt national migration regimes, scales of city, governance style and migration histories), it is 

possiblee to identify general types of local policy response to labour migrant settlement, as proposed 

inn the typology, in particular cities and periods. Furthermore, they show that most policies in a given 

cityy more often than not fit  in the same general policy type in a given period. It thus appears that 

despitee very different contexts, cities go through similar phases in their policy reactions to labour 

migrantt settlement. Naturally, these types or phases vary somewhat in their local manifestations, e.g. 

Amsterdam'ss Guestworker policy was expressed more in social housing while Tel Aviv's 

Guestworkerr phase is expressed more in social services policy. Nevertheless, they are identifiable as 

generall  types in that they are comparable across different cities and distinct from the other types of 

policyy response, both in the attitudes that their policies express (e.g. labour migrants as a temporary 

phenomenon)) and in the characteristics of their enacted policies (e.g. short-term solutions within 

particularr issue areas). 

Identifyingg typical trajectories in the evolution of local migrant policy 

Preliminaryy findings from the literature survey indicated that there may be 'typical' trajectories, 

orr paths of local policy responses to migrant settlement, that repeat in different cities. Findings from 

threee of the case studies indicate that Non-policy characterises the first phase of reaction in those 

cities.. The case of Paris demonstrates that in countries where immigration is assumed to be a 

permanentt phenomenon, this phase is not relevant. However, in most European countries labour 
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migrantss were originally perceived as a temporary phenomenon. The Amsterdam case demonstrates 

whatt may be a typical trajectory of local migrant policies in countries that adopted national 

guestworkerr policies in the 1960s: the city moves from a Non-policy phase to a Guestworker phase, 

eventuallyy developing its own brand of more-or-less Pluralistic policies. 

Romee presents an example of a city which did not pass through a Guestworker phase, moving 

directlyy from Non-policy to some version of a Pluralist-type policy. This trajectory may characterise 

neww immigration cities which experienced labour immigration from the 1980s, when national 

Guestworkerr policies were no longer considered viable in Europe. Since the Assimilationist model of 

integrationn is also out of favour in most European countries, moving from a Non-policy phase to a 

Pluralist-typee reaction (or a variation of it, below) may become the 'typical' trajectory in new 

immigrationn cities in Europe. 

Relatingg between policy types/phases and policy domains and issue areas 
Aree certain types or phases of local policy response to immigration/ethnic diversity characterised 

byy more municipal activity in particular issue areas? Based on the findings from the case studies, it 

appearss that the Socio-economic domain is the primary arena for local policy reactions to migrants in 

alll  the phases, whereas the Juridical-political and Cultural-religious domains appear to be more 

phase-sensitive.. Spatial policies (including housing and urban development policies) are obviously 

crucial,, but the extent of local policymaking in this domain may be more dependent on national 

policies.. These remarks should not be taken as definitive conclusions, but as preliminary 

observationss and directions for further comparative research. 

Thee concept of host-stranger relations in understanding local migrant policies 

Thiss study has shown that the host-stranger relations concept can contribute to a fuller 

understandingg of migrant policymaking at the local level, revealing several aspects of policymaking 

thatt are often not made explicit. First, we have seen that immigration challenges the host society 

beyondd the 'practical' impacts of migrant settlement. In trying to address these challenges, local 

policiess reflect prevailing attitudes and expectations toward the presence of Strangers. This was 

demonstratedd throughout the case studies in various ways. Second, the way in which newcomers are 

perceivedd (indeed, defined) by the host society shapes migrant policies at least as much, if not more, 

thann the actual characteristics of the newcomers. As Bauman noted, each society creates its own 

categoriess of Strangers. The case studies show how this has affected local policies toward labour 

migrants.. Third, a host society's perceptions of one type of Stranger influence its reaction to the 

arrivall  of other types of Strangers. This means that the local authority's response to labour migrant 

settlementt should be seen in the context of historic and current local host-stranger relations, i.e. how 

thee local society has interacted, and continues to interact, with different types of Strangers, 

indigenouss as well as foreign. The focus on host-stranger relations also reveals the importance of 

locall  residents' feelings of relative power or powerlessness vis-a-vis the newcomers. The less that 

locall  residents feel in control of their lives, the more they feel 'trapped' in their neighbourhood, the 

moree they are likely to react negatively to the settlement of labour migrants. Local migrant policies 

oftenn reflect municipal awareness of these situations. 
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Inn short, the host-stranger relations approach can make an important contribution to our 

understandingg of local migrant policies. This is meant to complement, not substitute for other 

explanationss such as political-institutional explanations. The aim of this book is to make the link 

betweenn host-stranger relations and local migrant policies explicit and theoretically useful. 

Locall migrant policies and city-State relations 
Althoughh it is not the focus of the study, the relationship between city and State is a theme that 

runss through this book. The case studies illustrate the extent to which local migrant policies are 

embeddedd in the nationall  context, but also show that this does not exclude local variations. The 

dominantt role of the national context not only means that shifts at the national level from one phase 

too another (in host-stranger relations and migrant policy) stimulated similar changes at the local 

level.. It also means that e.g. the Pluralist phase in Amsterdam and Rome is expressed in very 

differentt ways. While the case of Amsterdam shows an overall consistency between local and 

nationall  migrant policies, the cases of Tel Aviv (since 1999) and Paris (since 2001) also show how 

locall  authorities with an independent agenda can change their approach in contrast to national-level 

policies. . 

4.. Rethinking the typology 

Thee appearance of the Diversity Policy from the mid-1990s in the Amsterdam case study, as well 

ass similar policies in other cities noted in the literature survey, suggest the addition of a fifth general 

typee to the typology. In Chapter 10 this was described as 'Intercultural policy', representing a type of 

locall  authority attitude and policy response toward ethnic diversity that has appeared in the past 

decade.. The Intercultural vision of integration, although not reverting to Assimilationist-type goals, 

appearss to be a direct reaction to the previous phase of Pluralist policies, at least in several veteran 

citiess such as Amsterdam and Birmingham. In some new immigration cities it appears that 

recognitionn of a permanent labour migrant presence may be followed by a move from Non-policy 

directlyy to Intercultural-type rhetoric and actions. In the Socio-economic domain, for example, local 

policiess will be sensitive to minority needs but steer away from ethnic-specific actions. However, the 

distinctionn between 'Pluralist' and 'Intercultural' policies is not always clear and it is sometimes 

difficul tt to establish whether there is a significant difference or if'intercultural' has simply replaced 

'multicultural'' in the labelling. Based on the findings, however, the Intercultural type can be proposed 

ass a basis for further investigation. 

5.. Implications for theory', research and policy 
Theoreticall implications 

Thee four case studies as well as the results of the literature survey demonstrate how the 

analyticall  framework may be applied, by defining 'local migrant policies', grouping them into 

domainss and issue areas, and describing them in terms of several universal 'types'. This lays the basis 

forr further research in this field. While the typology proposed in this study is a first attempt in this 

direction,, the results of the four case studies show its robustness as well as its flexibility.  More 

importantly,, it means that changes and adaptations of the typology resulting from further research are 
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possible,, e.g. adding policy types/phases or restructuring the policy domains/issue areas, without 
underminingg its overall validity as a framework for further research. 

Whatt direction should such research follow? The findings of the case studies and the 

comparativee analysis and generalisations made in this chapter raise several possibilities. First, the 

identificationn of universal types of local policy responses to migrant settlement (and consequent 

ethnicc diversity) raises the possibility of additional types that were not identified in this study. The 

typologyy proposed here is a first step — the next step would be to conduct more research in additional 

cities,, to validate or adapt the existing typology. Some of this could be carried out by re-examining 

existingg material using the analytical framework. Second, the probability of common trajectories of 
locall policy responses suggests the hypothesis that new immigration cities will follow the path of 

veterann immigration cities. To further test this requires a comparative analysis of a set of 'veteran 

cities'' (to establish a number of typical trajectories) and 'new cities' (after a minimal period of 

migrantt settlement. The strength of the argument will ultimately depend on convincingly identifying 

thee same general phases of local policy responses in the different cities, despite their contextual 

particularities. . 

Suchh research projects could more fully examine the role of host-stranger relations as a variable 

inn the development of local migrant policies, in relation to other variables such as the role of the 

Statee and its frameworks. The findings of this study have theoretical implications regarding the 
interactionn between local and national government and civic society, as reflected in local policy 

responsess to migrants/ minorities. All four case studies have revealed specific local-level dynamics 

inn how cities deal with immigrants and ethnic minorities, but they have also shown that this is 

closelyy connected to the national context. Focusing on the local level allows us to explore the 

relationn between (often more vaguely formulated) national policies and (often more concrete) local 

policiess affecting migrants. Similarly, the case study findings point to the important role played in 

somee cities by the Third Sector in the development and implementation of local migrant policies. 

Thiss suggests that rather than seeing the policy response to immigrant settlement/ethnic diversity 

ass a top-down, binary system (national government —* local government), it should be understood as 

aa recursive, interactive process involving several levels of government and civic society (including 

migrant/minorityy mobilisation) as well as supra-national actors. In short, future research on the 

policyy response to immigration/ethnic diversity should regard this area of study more as an open 

systemm of governance, rather than a policy area dominated by the State (or conversely, as an area of 

relativee autonomy for local authorities). In such a system (or process), attention should be given to 

thee tension between espoused and enacted policy. National-level explanations have tended to 

overemphasisee the former, while local-level explanations have focused on the latter. 

Policyy implications 
Ass immigration flows spread to a growing number of cities, local authorities are showing 

increasingg interest in research on local migrant policies, especially comparative research. Using the 

modell  and typology proposed here can enable policymakers to more clearly compare their situation 

withh that of other cities. The analytical framework enables policymakers to conduct reflexive 
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learningg based on their own past policy responses and enables a comparison of their own attitudes 

andd actions with those of other cities, providing insights which may be useful in formulating future 

policies.. The modular format of the typology allows such a comparative learning process to be 

carriedd out in one, in several, or across all the relevant policy domains. Especially in the case of new 

immigrationn cities, local policymakers (as well as others involved in migrant policy, e.g. civic 

organisations)) can use such comparison to gain from the hard-earned experience of others. This 

meanss that cross-city comparison is possible and worthwhile, particularly for those in new 

immigrationn cities. Understanding the process that veteran immigration cities underwent in their 

policyy responses to the challenges posed by the arrival of newcomers should highlight the 

possibilitiess (and pitfalls) open before policymakers in the earlier stages of migrant settlement. 
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