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Introduction

With the growing integration of the world’s economies,
labour migration, too, increasingly takes place on a
global scale. The movement of people across borders
confronts all parties- senders, receivers and of course
migrants — with serious political, economic and social
challenges. In Europe, for example, one of the main
obstacles remains the resistance of its member states
against the further coordination of migration policies by
the EU.

Against this background mobility and inclusion provide
a different perspective from which this complex of is-
sues related to migration can be approached responsi-
bly and effectively, both as criteria and goals for con-
structive policies: Concerning issues of migration, mo-
bility not only refers to the ability and willingness, for
migrants to move places for employment, but ensuring
the right to mobility. Inclusion, on the other hand, refers
to the responsibility of receiving states to assist mi-
grants in their efforts integrating into society. This ex-
pressively also pertains to residents with migration
background whose potential has long been neglected
and their opportunities for (social) mobility within resi-
dent societies often denied.

The year 2009 saw a number of significant decisions:
The approval of the “Blue Card Directive” in May 2009
by the European Council opens doors and chances for
highly- skilled migrants from third countries facilitating
conditions of free entry, movement, and residence
when recruited for work in the European Union. None-
theless, this generally positive development triggers a
number of questions: If Western Europe is desperate
for qualified professionals, why is immigration still so
rigidly restricted in some countries? Who decides which
professional sector has priority for entry, and by what
criteria? What about medium and low skilled workers
who are equally high in demand?

In Germany, a first step has been taken to confront
deskilling and brain waste: The opposition parties in the
Bundestag proposed a bill for the entitlement for the
recognition of foreign qualifications, which was met
favourably by the governing coalition. Migrants must
have access to opportunities working in their trained
professions or undertaking further qualifications to do
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so. Too often especially females are devalued and
discriminated against on the labour market despite their
competences. But also skilled males with migrant back-
ground are affected.

Another group of highly-skilled, whose potential has
been disregarded, are international students. Ger-
many'’s attractiveness as a place for further education is
increasing. But instead of giving graduates the option to
stay, non-EU citizens are sent back to their home coun-
tries. That way their competences and the education
invested into them are lost and a reasonable demand-
oriented labour immigration policy thwarted.

While migration within Europe has simplified since the
last wave of the EU enlargement, expanding Europe’s
borders leaves more room for mobility, but neglects the
psychological and economic burden. The vulnerability
of migrants becomes even more acute in times of crisis,
such as the global financial and economic crisis. Even
more affected are irregular migrants who constantly live
in fear of being discovered and sent home. What are
their hopes and destinies?

In any case, it should not be forgotten that migrants are
not just mobile human capital but human beings who
take risks in search for a better life. Migrants do not only
fill gaps due to Europe’s lack of qualified and rapidly
aging workforce; social factors have to be taken into
account as well.

Alongside the international conference “Mobility and
Inclusion- Highly-Skilled Labour Migration in Eu-rope”
this dossier collects solution- oriented articles shedding
light on several aspects of labour migration, amongst
others questions of protectionism, demographic change
and labour market dynamics. Beyond all differences it
should be affirmed that migration and the “battle for
talents” must not degenerate into an exploitative proc-
ess, but must aspire to create win-win situations for
senders, receivers and the migrants themselves.

Olga Drossou Omolara Farinde

Heinrich-Béll-Stiftung Dossier Editor



| Mobility: Challenges & Policies

Mobility encompasses the right and the freedom of
movement. In order to ensure that this condition can be
maintained, the general perspective on mobility must
change. Migrants cannot be purely perceived as a
‘commodity’ or some sort of human investment, nor can
the shortage in human labour in Europe be easily re-
placed by recruiting temporarily from abroad. Instead,
taking mobility seriously means to re-think the challenge
of migration transforming European labour policies
tenable, long-term solutions.

— Gervais Appave defines labour migrants as a ‘re-
source’ that must be treated delicately. He ascribes
the increase in human mobility to the deliberate de-
cision by the EU choosing economic growth as the
primary policy goal.

— Ibrahim Awad, highlights that also medium and low
skilled labour is in demand. Europe’s multiple unin-

tegrated labour markets complicate migration, with
the Blue Card providing only little relief.

Herbert Bricker and Carola Burkert analyse the
advantages and disadvantages of supply and de-
mand oriented governance models of immigration,
arguing to combine a supply- oriented governance
model with demand-oriented control mechanisms.

Western societies in Europe are growing old fast and
life expectancy is rising. Professor Rainer Miinz
sheds light on possible policy solutions for a shrink-
ing active workforce.

Gunilla Fincke describes forms of circular migration
as a promising method, but no cure for Europe’s de-
mographically changing situation. Inevitably, Europe
must come to terms with long-term immigration.

DOSSIER Mobility & Inclusion



Gervais Appave

The Highly-Skilled as a ‘Renewable Resource’

Let me start somewhat upstream of the topic that is on
our agenda: It is a sobering, if unsettling, thought that it
is quite possible that the origins of contemporary global
mobility - and the policy dilemmas that arise as a con-
sequence of it - lie, not in conscious decisions made by
ministers of immigration (or interior or justice as the
case may be) and their respective senior officials, but
rather in choices made by their colleagues responsible
for trade and finance portfolios.

Some 40 years ago the international community made a
crucial choice, a choice to embark on the development
of a General Agreement on Tariffs and Trade (GATT),
which eventually begat (no pun intended) not only the
WTO, but also the General Agreement in Trade and
Services or GATS.

The point is that it could have gone the other way; the
nation states of the world could have decided to go for
highly self-contained, enclosed, highly protected
economies. They could have decided that economic
insularity and tariff barriers were a small price to pay for
the retention of strong national identities, social quies-
cence and harmony, and for a maximum of security
within their borders.

Economic Opening

| mentioned that to Jan Karlsson, the former Swedish
Minister for Development Cooperation, at a workshop
we both attended in Oslo, and he thought for a moment,
whistled and said with slightly wicked delight: “Can you
imagine all those Norwegians swimming in their vast
pools of oil?”

The issue is, in any case, no longer in doubt; to the
distress of the alter-mondialistes, the international
community chose growth, and first of all economic
growth as its overriding objective. This is what govern-
ments all over the world accept as a priority. Whether
the choice is wise or not (and there is obviously plenty
of room for debate here), there follows a chain of con-
sequences: Growth is achieved by increasing productiv-
ity, productivity is stimulated through competitiveness,
and competitiveness is all about being more efficient in
the use of resources than the next country, whether
across the border or on the other side of the world.
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In his 2005 book The World is Flat, Thomas Friedman
developed the idea that the ‘world is flat” when barriers
to trade, innovation and information are levelled. Since
we are in Berlin, it may be useful to recall that he identi-
fied the fall of the Berlin Wall 20 years ago as the first of
the 10 events that would contribute to the flattening of
the world. Also included in the list were:

Outsourcing, or allowing anyone with the requisite skills
to do any job anywhere; off shoring, to take advantage
of delocalization; and the emergence of global supply
chains. Friedman correctly pointed out that the removal
of barriers would lead to increasing levels of exchange
of resources such as goods and services.

Human capital as a resource

What is becoming more and more apparent is that one
of these resources is human capital. Although the facili-
tation of the movement of this resource was and re-
mains (in formal terms) largely excluded from large
multilateral commercial negotiations, it features none-
theless more and more prominently in the equations of
those seeking to maintain (or more accurately in these
post-financial crisis times, restore) levels of growth and
productivity.

It needs hardly to be pointed out that in developed
countries - and in Europe in particular - this assignment
will be all the more difficult because it will have to be
undertaken in a demographic context where ageing
cohorts of workers retire to be replaced by smaller
contingents of young persons.

There are, of course, many types of people on the
move, covering categories as diverse as family mem-
bers seeing reunification, asylum seekers, refugees,
and labour migrants — not to mention business visitors
and tourists - but there is no group that is as coveted by
policy makers as much as highly skilled migrants.

The Highly-Skilled

But who are the “highly skilled”? There is, as you would
be aware, no agreed definition. These workers are most
frequently categorized through allusion to either their
level of educational attainment.



The threshold being generally set at 3 or 4 years of
tertiary study following the completion of high school
courses; the professional skills they have mastered; or
again the salary levels they are able to command — the
bidding for recognition tends to start at around €50,000
for a year’s work.

There are, of course, no upper limits. Although the term
“highly skilled” is sometimes reserved for the use in
relation to talent in science and technology, the term is
commonly stretched to cover a wide range of educa-
tional or occupational backgrounds, including intra-
corporate transferees, business executives, IT special-
ists, researchers, professional health workers as well as
graduate students. This list is obviously not exhaustive.

Why are these people sought after? The reasons are as
numerous as they are diverse. One prime rationale is to
be found in the emergence of knowledge-based socie-
ties requiring professionals “able to access, understand
and use knowledge for technological and economic
development” (OECD, 2009). Highly skilled migrants
can operate as creators, multipliers and transmitters of
knowledge. They are valued for bringing a diversity of
viewpoints and cultural enrichment to workplaces that
design and produce goods for the global market.

They are also esteemed for their willingness to take
risks (including obviously the risk of mobility) and for
their entrepreneurial flair and ability. In brief, highly
skilled migrants are very much part of what Richard
Florida has called the “creative class”, those people
who are the drivers of change in contemporary society.

‘Race for talents’

Given such strong demand for their services, it is not
surprising that industrialized countries compete strongly
to attract them. As is often the case, the United States,
Canada and Australia were among the first to adjust
their migration management policies and procedures so
as to offer incentives to be generally more attractive to
the highly skilled, but EU countries are now keen to
make up for lost ground, through both corporate and
individual effort.

It would, however, be misleading to assume that the
‘race for talent’ is of significance to highly developed
countries only. In recent years, several middle income
countries such as India, China and Malaysia have be-
gun to advertise their need for highly qualified migrant
workers, including their own citizens who have left for

study or professional experience abroad. The idea of
attracting back “home-grown, but overseas-nurtured”
talent is even incorporated as a major policy objective in
the 11th Chinese 5-Year Plan.

In the midst of all that competition, it should not be
forgotten that the main players in the game are the
migrants themselves. They are the ones who are look-
ing for the destination that offers the greatest benefits to
themselves and their families. And they can afford to be
very selective. Salary packages and working conditions
are obviously important considerations, but they are not
the only things that matter.

Ultimately the choice will be influenced by a whole
range of economic, social and personal preferences
including factors as diverse as political stability, cultural
affinities, competence in the host country’s language,
schooling arrangements for children, and work opportu-
nities for spouses. There is a clear challenge in putting
together the right mix of incentives.

Facts on Migration

As is the case for most migration data, statistics on
trends concerning the mobility of the highly skilled are
seriously constrained by problems of availability, access
and comparability. There is, unfortunately, no interna-
tional system that records highly skilled migration. And
seeking to obtain data on that population is much like
looking into a broken mirror: The information is so frac-
tured and disparate that it is hard to get a coherent
picture.

Here are some snippets of information from those brave
researchers who have tried to make sense out of dispa-
rate collections of data. Needless to say, | share them
with a certain degree of trepidation:

— In 2000, an estimated 58.5 million migrants in OECD
countries, of whom roughly 37% (21 million) could be
described as highly skilled migrants.

— In the same year among the almost 22 million mi-
grants living in the EU, 22% had tertiary education.
Compared to 1990, this share had increased by 7%.

— Most OECD countries are net beneficiaries of inter-
national mobility with inflows exceeding outflows.

— In absolute terms Germany and the UK are the coun-
tries with the largest number of skilled expatriates.

DOSSIER Mobility & Inclusion



— Globally the largest numbers of highly educated
migrant workers are from Europe, followed by
Southern and Eastern Asia.

— The highest emigration rates (over 40 %) of highly
skilled are typically observed in small island states,
from the Caribbean (Jamaica, Haiti); the Indian
Ocean (Mauritius) and the Pacific (Fiji)

— A large proportion of highly skilled migration occurs
within regions. For instance 33% of Western Hemi-
sphere HS migrants move to the US, especially from
Canada and Mexico. Similarly most European coun-
tries receive a large share of their highly skilled mi-
grants from other regions.

— The number of foreign students has grown exponen-
tially since the 1980s: 800,000 in 1980, 1.2 million in
1990, 1.9 million in 2000 and 2.7 million in 2004.

The story of ‘the battle for talents’

In broad terms however, it is generally accepted that
the global race for talent began in the early 1990s. The
traditional countries of origin (US, Canada, Australia)
had long been attached to the principle of selective
migration but now began to refine their selection in-
struments so as to be even more attractive to the “best
and brightest”. In succeeding years, both Canada and
Australia adjusted their points systems to place greater
emphasis on educational and occupational attributes in
their selection process.

Countries in Europe followed with a series of carefully
calibrated policy experiments which have continued
since then, waxing during periods of economic growth
and waning during downturns, but never quite aban-
doned at any given point in time. Points systems (UK,
Denmark), employer sponsorships (France), job seeker
visas (Denmark), conversion of student visas, financial
visas, have all been attempted, modified and evaluated.

In one interesting exercise conducted in 2008, the Dan-
ish Government asked for the development of a “Barrier
Catalogue” to document perceived obstacles to the
hiring of skilled foreign workers in Denmark. The survey
identified 21 possible obstacles, including, interestingly
enough, the lack of appropriate family-oriented services
for newcomers.

One on-going project deserving particular attention is

the Swedish Government’s market oriented approach to
highly skilled migration: The employer's assessment of
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the need to recruit foreign labour is the key point when
processing residence and work permit applications.

The individual employer has the lead role in this ar-
rangement: He or she determines the need for the
recruitment of a worker from abroad and provides the
employment offer, which is to be no worse that those
specified in relevant Swedish collective agreements.

Community preference is respected. Work permits are
granted for a maximum of two years following an exten-
sion which can be thought about. Work permits will be
granted for at most two years or the period of employ-
ment, if shorter. Permits will be open to extension on
one or more occasions. Such applications for extension
can be made while in Sweden. The total duration of a
permit will be limited to no more than four years. After
four years it may be possible to convert the temporary
residence work permit into a permanent residence
permit.

The Blue Card and its dilemma

The concept of the EU Blue Card features prominently
on the agenda and deserves, of course, the closest
scrutiny. The Conference Discussion Paper outlines
many of the policy dilemmas and choices that have to
be overcome if this initiative is to measure up to its
original promise of a migratory space that is accessible
to the “best and brightest” from all parts of the world. It
may be useful briefly to touch on some of them.

Should migration programmes for the highly skilled
place emphasis on temporary residence or on per-
manent entry? In other words should highly skilled
migrants be seen as a revolving pool of talent or as a
stable, long-term investment?

— Should the focus be on the management of supply or
demand? The first method allows potential migrants
to apply on the basis of certain personal and profes-
sional characteristics that favour employability.

— Successful applicants are then granted access to the
job market and allowed to carve out their working
space through personal initiative and know how.

— The reasoning behind this approach is that a healthy
economy should be fed with a steady supply of tal-
ent, with normal labour market dynamics ensuring its
attribution to areas of need.



— The other method requires a more or less specific
identification of demand (expressed most commonly
through employer sponsorships) following which tar-
geted recruitment is effected. Which of the two is the
most appropriate for Europe? Should there be room
for both?

— Policy coherence is a difficult challenge in the field of
migration management. How can policies on the en-
try and stay of highly skilled migrants be meaning-
fully connected to other, often broader, areas of pub-
lic administration, such as labour market manage-
ment, human resource development or education?

— What stakeholder partnerships may have to be
developed to ensure effective formulation and im-
plementation of policies and programmes? Coopera-
tive effort may be necessary at national level (for in-
stance among government departments, employer
associations, trade unions and academic institu-
tions), at regional level (among EU countries) or
again with countries of destination.

Brain drain

The matter of brain drain deserves a generous share of
attention as deceptively familiar but complex issue. In
the past, highly skilled labour migration was often seen
as a winner-takes-it-all game, in which developed coun-
tries make full use of their powers of attraction to entice
the best among the world’s tertiary educated persons,
to the detriment of the developing countries that had
invested in their education.

More recently however, it has become apparent that
there can be winners on both sides: Developed coun-
tries do indeed stand to gain from the injection of crea-
tive energy, from the input of skills, from the acquisition
of knowledge, and from the development of stronger
and more diverse professional networks.

Countries of origin, on the other hand, can also benefit
in several ways. First, through the remittances received
from their citizens abroad; second from the creation of
knowledge and know how circuits through which, for
instance, new technology can be acquired; and from the
eventual return of the highly skilled migrants them-
selves as potential industry leaders and investors.

Conclusion

As we look to the future, there may be reason for cau-
tious optimism but only if all stakeholders are prepared
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to work hard at ensuring positive outcomes. Fresh
thinking is very much needed. | wonder, somewhat
tentatively, whether it might be possible to conceive of
the development of an “ecological” approach to the
management of highly skilled mobility.

From this perspective, highly skilled migrants would be
regarded as a valuable and renewable resource and
their abundance, scarcity and distribution would be the
subject of study with a view to ensuring sustainability of
the resource. On the basis of this analogy, it might, for
instance, be feasible to identify socio-economic envi-
ronments where the supply of highly skilled personnel is
in excess of domestic needs and therefore readily
available for employment abroad.

India stands out as an example of a country which is
positioning itself to be a provider of skills to the world,
while protecting its ability to respond to its considerable
educational, technological and industrial needs. In con-
trast, it might also be possible to discern very different,
fragile socio-economic contexts where highly skilled
resources are scarce, easily depleted, and the issue of
conservation is a matter of survival. A large number of
least developed countries easily fit this profile.

The question is whether the exploration of such lines of
thought might lead to eventual options for policy and
practice grounded on the adaptation of the concepts of
fair trade, and equitable partnerships. Some initial steps
have already been taken towards the formulation of
standards for ethical recruitment of highly skilled pro-
fessionals (for example in relation to the employment of
health practitioners). For its part, the development of
meaningful partnerships between countries of origin
and destination in relation joint efforts towards the train-
ing of highly skilled personnel is in its infancy.

Nearly 20 years of careful experimentation have proved
at least one thing: That highly skilled migration is
unlikely to disappear any time soon. Our challenge is to
determine how future work in this field can be made
more purposeful, more coherent and more effective. |
will listen with great interest to answers you will no
doubt provide.

Gervais Appave is the Special Policy Adviser to the
Director General of the International Organization for
Migration (IOM). He is Co-Editor-in-Chief of the World
Migration Report 2008.
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Ibrahim Awad

Dimensions of Highly- Skilled Labour Migration

This paper focuses on the reflections of three sets of
issues: (i) Highly-skilled labour migration (HSLM) issues
in Europe; (ii) HSLM in Europe relating to developing
countries of origin; and (iii) the impact of the global
economic crisis on HSLM in Europe.

Labour is not a commodity. It must not be treated as
such. This is not only an ethical statement. It is a practi-
cal recognition of the reality of motivations, objectives
and wills of thinking creatures reacting to policies. Ig-
noring that workers are not inanimate objects of policies
can only be at the peril of those who formulate and
implement policies.

Second, for some the category of “labour migration”
seems to only denote those immigrants admitted to
enter European territories under such category. The
reality, however, is that “labour migration” applies to all
immigrants who join the labour market, whether they
are admitted in the first place under, for instance, under
the categories of “family reunion” or “international stu-
dents”. Policies on “labour migration” should also be
applicable to these immigrants. These policies are not
only about admission; they also touch upon recognition
of skills, portability of social security benefits, equality
and non-discrimination, integration, return migration and
other areas.

Before taking up the three specific issues, it is useful to
recall that demand for HSL in Europe stems from mis-
match between supply and demand for labour, on the
one hand, and from reduced annual additions to native
labour supply, on the other. This latter cause originates,
in turn, in low population growth rates and very low
fertility rates. In the medium and long terms, it is this
cause that generates great concern since it will result in
shrinking populations and labour forces.

Highly-Skilled Labour Migration in Europe

Large enterprises and multinational corporations in
Europe, or in the United States for that matter, do not
have problems of access to immigrant HSL. There are
no complaints of labour shortages in large corporations.
The issue arises for small and medium-sized enter-
prises (SMEs). Similar reasoning applies for Korea,
where the labour migration reform in the early 2000s
was formulated with these enterprises in mind.
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In Europe, there are two regimes of migration and la-
bour mobility. First, there is the intra-European Union
(EV) regime. With variations according to old and new
member States, adhering in 2004 and 2008, there is a
regime of labour mobility.

Then there is the Third Country Nationals’ (TCN) re-
gime of international labour migration. This in turn is
divided in two sub-regimes: (i) a low-skilled labour (LSL)
sub-regime with difficult access to the European territo-
ries and labour markets; and (ii) a HSL sub-regime with
much easier access.

The two lists of shortage occupations in France provide
a good example of the division in two sub-regimes of
TCNs’ immigration. Highly-skilled occupations are open
to TCNs. Low-skilled occupations are only accessible to
workers from new member States for whom full labour
mobility is not yet recognized.

However, in the long term, labour from new member
states cannot meet demand in western and northern
Europe. Fertility rates in new member States are even
lower than in Northern and Western Europe.

Naturally, policies can be adapted to the changing envi-
ronment, when the need arises. However, it is better
that current policies are formulated with the long-term
circumstances in mind. The discourse and arguments of
today impose constraints on policy changes tomorrow.
Higher scores achieved by highly-skilled workers for
their diplomas or experience under the United Kingdom
points system and the Blue Card EU directive are other
examples of facilitated access for HSL.

The Myth of the single European Labour Market

In addressing “Highly-skilled labour migration in Eu-
rope”, an observation is in order. There is a misleading
assumption about the existence of one European labour
market. In fact, despite all efforts at integration and
creating a single market since the early days of Euro-
pean integration, the reality is one of juxtaposition of
national labour markets with different labour laws, la-
bour market institutions, social security systems, lan-
guages tax laws, and formal and informal social net-
works.
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The low mobility rates between labour markets of EU
member states are an eloguent manifestation of the
inexistence to day of a single European labour market.
This has its importance for the formulation of policies
intended to attract HSL to European labour markets. An
integrated labour market is certainly more appealing to
workers from third countries.

The Blue Card

Theoretically, the Blue Card directive has tried to inte-
grate the European labour markets to some extent, in
allowing admitted migrant workers under the scheme to
move from the country of first entry to another member
State. However, the fact of the matter is that the Blue
Card directive does not change things a great deal.

By allowing member States to set the number of work-
ers admitted under the schemes put in place in pursu-
ance of the directive at zero, the conditions surrounding
the migration of HSL can be kept at the same level they
were before the adoption of the directive. In terms of the
constitutional law of the EU, a question can even arise
as to whether this is really a directive imposing changes
in both law and practice on member States.

While there admittedly is demand for HSL in Europe,
there are also needs for medium-skilled labour (MSL)
and LSL. A study by the European Centre for the De-
velopment of Vocational Training (CEDEFOP) clearly
shows that in the next 20 years demand will essentially
be for MSL.

LSL is at present and will also be in demand in the
future. There are the low-skilled jobs shunned by native
populations. But there is also a demand for care jobs for
the increasingly ageing populations. Highly-skilled mi-
grants themselves need low-skilled migrant workers for
their personal services, such as child carers.

LSL migration can also contribute to meeting demand
for HSL. Migrant domestic workers discharge highly-
educated native women from their household chores
allowing them to enter the labour market and participate
in economic activity at higher productivity levels. LSL
thus contributes to raising employment ratios and rates
of economic growth.

Necessary Improvements

As a final observation to HSLM in Europe there is need
for a coherence among the issues of migration, labour
market and development policies of the EU. Policy-

12

makers have to reconcile the objectives of these three
policies and the sets of measures adopted under each.

Researchers and civil society actors should assist them
in reaching this reconciliation. The realization of the ob-
jectives of the Lisbon strategy for employment, competi-
tiveness and growth, through labour market and immi-
gration policy measures, should not defeat the goals
and accomplishments of development policy. The EU
cannot allocate resources to develop knowledge and
skills in developing countries to help them raise produc-
tivity, competitiveness and growth rates to only draw
them out for the sake of stimulating its own economies.

Issues of HSLM relating to countries of origin

In drawing policies for HSLM in Europe, the interests of
developing countries of origin should be taken into ac-
count. The wage and income gaps, in addition to condi-
tions of work and job satisfaction, between Europe and
developing countries are such that HSL would certainly
be successfully attracted by competitive incentives.

But this can be at the expense of services provided to
citizens of countries of origin. Populations of rural and
poor areas in these countries are the first to be de-
prived. Sectors can be at risk. In a famous statement a
few years ago, the secretary of health of an important
country of origin said that the public health sector was
about to collapse for lack of medical doctors and
nurses. Large-scale emigration is known to exist among
academics such as teachers, doctors, nurses from the
Caribbean, Sub-Saharan, North African and South East
Asian countries.

Encouragement of HSLM to Europe should go hand in
hand with efforts at supporting education and training
policies and institutions in developing countries of ori-
gin. The aim should be to enlarge the supply of HSL so
as to meet demand in both, the countries of origin and
in Europe.

It has been argued that better educated and trained
human resources would only add to migrants or to
those wishing to migrate. To face up to this prospect,
measures should also be aimed at creating demand for
HSL in countries of origin. Higher education institutions
from both countries of destination and origin can work
together on joint research and development pro-
grammes. Companies benefiting from highly-skilled
migrant workers can set up production units in countries
of origin.
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The need for such efforts is mentioned in the preamble
to the Blue Card directive. The operational provisions,
however, are silent in this respect. Since the directive
was adopted, no measures for enlarging the supply of
HSL were formulated and published. This is important,
particularly to counter the accusation of encouraging
brain drain levelled at the directive in some developing
countries.

The global economic crisis and policies on
HSLM

The global economic crisis erupting in 2008 did not
bring about radical changes on HSLM in national poli-
cies. Away from Europe, some countries did not intro-
duce any changes at all. In fact, they consider HSLM as
part of the way to recovery and resumed eco-nomic
growth. This is the case of Canada and New Zealand.

Other countries made the implementation of policies on
HSLM more difficult. They might have tightened the
criteria for admission by raising the number of points
required or by restricting the range of shortage occupa-
tions but did not change the policies as such. The crite-
ria are adaptable to the business cycle; the policies
trigger responses to long-term needs. Therefore criteria
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that have now been tightened can be later released
when the economies pick up. This flexibility is salutary.

Conclusion

EU member states find it necessary to increase incen-
tives to attract more HSLM to their labour markets, they
should do so taking into account in theory and practice
of the developmental needs of developing countries of
origin. They have to formulate and implement policy
measures that increase the supply of HSL able to meet
demand in both countries of origin and in Europe.
Member States of the EU should be supported in their
efforts to ensure coherence between their development,
labour market and immigration policies. Objectives and
measures under one policy should not defeat those
pertaining to the other. This is only to ensure that re-
sources are rationally used and the standing of the
Union enhanced. Policy tools should be diversified and
their flexibility reinforced.

Dr. Ibrahim Awad is the Director of the International
Migration Programme at the International Labour Or-
ganisation (ILO) in Geneva.
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Herbert Bricker / Carola Burkert

Zuwanderung und Arbeitsmarktintegration - Was kann Deutschland aus
den Erfahrungen klassischer Einwanderungslander lernen?

Die Wohlfahrtsgewinne durch Migration steigen mit den
Qualifikationen von Zuwandererlnnen. Daflir sprechen
zahlreiche Argumente. Die Zuwanderung von hoch
qualifizierten Arbeitskraften flhrt zu einer steigenden
Arbeitsnachfrage in anderen Arbeitsmarktsegmenten,
die mogliche Verdrangungseffekte mehr als kompen-
siert. Zudem sind hoch qualifizierte Migrantinnen sehr
viel geringer von Arbeitslosigkeit betroffen als gering
Qualifizierte. Sie beziehen auch weniger soziale Trans-
ferleistungen und zahlen héhere Steuern, so dass die
Gewinne des Wohlfahrtstaates durch Zuwanderung mit
dem Qualifikationsniveau der Migrantinnen steigen. Die
finanziellen Belastungen des Wohlfahrtsstaates durch
den demographischen Wandel kénnen deshalb durch
die Zuwanderung von qualifizierten und hoch qualifizier-
ten Arbeitskraften spiirbar gesenkt werden.

Obwohl die Wohlfahrtsgewinne durch die Zuwanderung
von qualifizierten Arbeitskraften hoch sind, verzichten
die meisten Einwanderungslander in der OECD bislang
auf eine gezielte Steuerung der Zuwanderung. Ange-
sichts des demographischen Wandels zeichnet sich
jedoch ab, dass immer mehr L&ander ihre Einwande-
rungspolitik reformieren und in den Wettbewerb um
hoch qualifizierte Migrantinnen eintreten wollen. Dieser
Beitrag beschéftigt sich mit der Frage, was diese Lan-
der bzw. Deutschland aus den Erfahrungen klassischer
Einwanderungslander, die die Zuwanderung gezielt
steuern lernen kdnnen und welche Folgen sich daraus
fur die Integration von Migrantinnen in Arbeitsmarkt und
Bildungssystem ergeben.

Angebots- oder nachfrageorientierte Steue-
rung der Zuwanderung?

Klassische Einwanderungslander wie Australien, Kana-
da und die USA steuern einen Teil der Zuwanderung
nach wirtschaftlichen Kriterien. Die Steuerung der Zu-
wanderung hat in diesen Landern eine lange Tradition,
die bis in die 1960er Jahre zurlckreicht. Idealtypisch
kénnen dabei zwei Politikansatze unterschieden wer-
den: angebots- und nachfrageorientierte Systeme der
Steuerung (vgl. z.B. Chaloff/Lemaitre 2009).

Angebotsorientierte Systeme setzen an dem Humanka-
pital der Zuwanderinnen an und vergeben Punkte fur
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Beruf, Bildung, Alter, Sprachkenntnisse sowie bereits
im Land erworbene Erfahrungen und Qualifikationen
wie z.B. Studienabschlisse. Wer eine bestimmte
Punktzahl erreicht, erhalt eine temporare oder dauer-
hafte Aufenthalts- und Arbeitsgenehmigung, die in der
Regel auch Familienangehérige einschlief3t.

Derartige Systeme sind ursprunglich in Australien,
Kanada und Neuseeland entwickelt worden. Hinter
diesen Systemen steht die Idee, dass sich auf Grundla-
ge von Humankapitalkriterien der Arbeitsmarkterfolg,
aber auch die soziale Integration der Zuwandererinnen
prognostizieren lasst und damit die Wohlfahrt des Ein-
wanderungslandes erhoht werden kann. Die meisten
Einwanderungsléander haben deshalb diese Systeme
rigoros evaluiert und auf Grundlage dieser Evaluationen
die Kriterien und die Punktzahlen fur einzelne Kriterien
angepasst. Unter anderem hat dadurch das Kriterium
der Sprachkompetenz in Landern wie Australien und
Kanada an Gewicht gewonnen.

Im Unterschied zu den angebotsorientierten Systemen
sind nachfrageorientierte Systeme auf den aktuellen
Arbeitskraftebedarf der Arbeitgeber ausgerichtet. Das
bekannteste Beispiel sind die H-IB Visa in den USA, in
denen die Bewerberlnnen mindestens uber einen Ba-
chelor-Abschluss und ein Arbeitsplatzangebot verfigen
mussen. Die Bewerbung des oder der potentiellen
Migrantin wird Ublicherweise durch den Arbeitgeber bei
der zustandigen Behoérde eingereicht. Uber die Visums-
erteilung entscheidet ein Arbeitsmarkttest, in dem ge-
prift wird, ob andere einheimische Arbeitskrafte ver-
dréngt werden. Gegenwartig werden rund 65.000 H-IB
Visa pro Jahr in den USA vergeben, Unternehmensver-
bénde fordern eine erhebliche Ausweitung der Visa.
(Vgl. Bertoli et al. 2009.

Hinter beiden Systemen stehen unterschiedliche Philo-
sophien. Das angebotsorientierte System betrachtet
weniger die kurzfristigen Arbeitsmarktengpésse, son-
dern die langfristige Entwicklung des Humankapitals
der auslandischen Bevdlkerung. Das zweite System
beruht auf der Annahme, dass Zuwanderung vor allem
sinnvoll ist, um kurzfristige Engpésse auf dem Arbeits-
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markt zu Uberwinden. Beides kann durch theoretische
und empirische Argumente gestutzt werden.

Wir wissen, dass sich langfristig der Kapitalstock einer
Volkswirtschaft durch Investitionen an das Arbeitsange-
bot anpasst. Je besser das Humankapital der Zuwande-
rinnen, desto héher die mittel- und langfristigen Wachs-
tumsaussichten der Volkswirtschaft. Zudem sinken die
Arbeitsmarktrisiken mit steigendem Humankapital. Auch
kurzfristig kénnen Volkswirtschaften durch eine Uber-
windung von Arbeitsmarktengpéssen profitieren, weil es
in einer dynamischen Volkswirtschaft immer wieder re-
gionalen, sektoralen und qualifikatorischen Mismatch
gibt, daher Nachfragetberschiisse von Unternehmen
nach bestimmten Arbeitskraften denen auch bei Ar-
beitslosigkeit kein entsprechendes Arbeitsangebot
gegenlbersteht.

Beide Systeme konnen jedoch auch ihre jeweiligen
Ziele verfehlen: Auch komplexe Punktesysteme kénnen
die Zuwanderung an den Anforderungen von Arbeits-
markt und Gesellschaft vorbeisteuern, wahrend nach-
frageorientierte Systeme unter Umsténden die Zuwan-
derung in Bereiche lenken, in denen kurze Zeit spater
ein Uberangebot an Arbeitskraften herrscht. Hinzu
kommt, dass empirische Untersuchungen zeigen, dass
nachfrageorientierte Systeme durch den Lobbyismus
von Unternehmensverbanden, Gewerkschaften und
Berufsverbdnden héaufig zu eine verzerrte Steuerung
der Zuwanderung bewirken (Facchini et al., 2008).

In den letzten Jahren zeichnet sich ab, dass die ange-
bots- und nachfrageorientierten Modelle der Zuwande-
rungssteuerung in vielen Landern konvergieren. Punk-
tesysteme werden haufig durch einen Arbeitsmarkttest
oder den Nachweis eines vorliegenden Arbeitsangebo-
tes erganzt, weil Evaluationsstudien gezeigt haben,
dass sich Zuwanderlnnen mit einem Jobangebot sehr
viel schneller in den Arbeitsmarkt integrieren. Umge-
kehrt gewinnt das Bildungskriterium bei der Erteilung
von H-IB Visa in den USA an Gewicht. Es spricht vieles
dafir, dass durch die Konvergenz der Systeme die
kurz- und langfristigen Vorteile beider Systeme mitei-
nander verbunden und damit eine hdhere Effizienz der
Steuerung erreicht werden kann.

Auch in den klassischen Einwanderungslandern wird
nur der kleinere Teil der Zuwanderung nach 6konomi-
schen Kriterien gesteuert. Familiennachzug und huma-
nitare Migration sind weitere bedeutende Kanéle der
Zuwanderung in diesen Landern. So entfallen in den
USA nur rund 30 Prozent der Zuwanderung auf H-1B
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Visa und andere 6konomische Visa-Kategorien. Inso-
fern kann diesen Landern schwerlich vorgeworfen wer-
den, sie orientierten sich in ihrer Zuwanderungspolitik
ausschlief3lich am wirtschatftlichen Erfolg.

Der wichtige Aspekt ist jedoch, dass durch die Steue-
rung der wirtschaftlichen Zuwanderung nach Humanka-
pitalkriterien oder der Arbeitsnachfrage Netzwerke
qualifizierter Migrantinnen entstehen, die dann auch
zum Nachzug anderer qualifizierter Migrantinnen in
anderen Visa-Kategorien wie dem Familiennachzug
fuhren. Auch kann die wirtschaftliche Integration von
haufig gut qualifizierten Asylbewerbern und anderen
Flichtlingen besser erreicht werden, wenn ein Land
Uber eine gezielte Anwerbe- und Integrationspolitik von
qualifizierten Arbeitskraften verfiigt.

Wirkt die Steuerung von Zuwanderung?

Eine Reihe von empirischen Studien hat untersucht,
inwieweit die gezielte Steuerung der Zuwanderung und
andere Faktoren Umfang und Qualifikationsstruktur der
Zuwanderung beeinflussen (Belot/Hatton, 2008; Bri-
cker/Defoort, 2009; Bertoli et al., 2009). Dabei zeigt
sich, dass die Zuwanderungspolitik der wichtigste Fak-
tor fur die Erklarung der Qualifikationsstruktur der aus-
landischen Bevolkerung ist. Unterschiede zwischen
nachfrage- und angebotsorientierten Ansatzen kdnnen
dabei statistisch nicht nachgewiesen werden — dafir ist
die Zahl der Lander zu gering. Neben der Einwande-
rungspolitik wirkt sich die Lohnpramie fir Bildung positiv
aus — d.h. je héher der Lohnabstand zwischen Hoch-
und Geringqualifizierten, desto besser ist die auslandi-
sche Bevélkerung qualifiziert. SchlieBlich zeigen die
empirischen Forschungsergebnisse, dass eine hohe
Qualifikation der ausléandischen Bevdlkerung mit hohen
Zuwanderungsraten stark korreliert, d.h. Lander, die
eine qualifizierte auslandische Bevélkerung haben,
haben zugleich einen hohen Auslanderanteil.

Die Blue Card und der Wandel der Europaischen
Einwanderungspolitik

Die Européische Union hat mit dem Gemeinsamen
Binnenmarkt einen Wirtschaftsraum mit freier Arbeits-
mobilitdt geschaffen, aber die Einwanderungspolitik
gegenuber Drittlandern in der Vergangenheit den ein-
zelnen Mitgliedsstaaten der Union Uberlassen. Inzwi-
schen ruckt die Einwanderungspolitik auch in das Zent-
rum der Europdischen Politikinitiativen. Mit der 2009
angenommenen ,Blue Card“Initiative wurde ein erster
Anlauf zu einer Harmonisierung der nationalen Einwan-
derungspolitiken unternommen.
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Die 2009 angenommene Blue Card Direktive der Euro-
paischen Union legt Kriterien fest, nach denen die EU
Mitgliedsstaaten ihrer Einwanderungspolitik zu steuern
haben: Vorliegen eines Arbeitsvertrags, Uberschreiten
einer minimalen Einkommensgrenze und Mindeststan-
dards fiir die Qualifikation sind die wichtigsten Kriterien,
die durch nationales Recht naher definiert werden.
Inhaber einer Blue Card erhalten in den ersten 18 Mo-
naten nur ein Aufenthaltsrecht in dem jeweiligen Mit-
gliedsstaat, danach jedoch in der gesamten EU.

Damit erhdhen sich die Mobilitatsspielraume fir aus-
landische Arbeitnehmerlnnen, was wiederum zu gerin-
gerer Arbeitslosigkeit und steigenden Léhnen der aus-
landischen Beschéftigten fiihren kénnte. Ahnlich wie in
den klassischen Einwanderungsléandern kombiniert die
Blue Card angebots- und nachfrageorientierte Elemente
der Zuwanderungssteuerung. Inwieweit dies zu einer
breiten Veranderung der restriktiven Einwanderungspo-
litik in Europa fuihren wird, héngt von der nationalen
Ausgestaltung ab. Einzelne Lander wie Grof3britannien
und Tschechien haben inzwischen durch die Einfiihrung
eines Punktesystems ihr Einwanderungsrecht erheblich
reformiert. Damit kdnnte der Wettbewerb um qualifizier-
te Arbeitskrafte und folglich der Druck auf andere Lan-
der, ihr Einwanderungsrecht zu reformieren, erheblich
steigen.

Reformen der Einwanderungspolitik in
Deutschland

Die Struktur der auslandischen Bevdlkerung in
Deutschland ist nach wie vor durch die Anwerbung von
Gastarbeitern der 1960er und friihen 1970er Jahren
gepragt. Deutschland warb gezielt manuelle Arbeits-
krafte aus Siid- und Sudosteuropa an. Nach dem ersten
Olpreisschock von 1973 wurde die Gastarbeiteranwer-
bung durch eine restriktive Zuwanderungspolitik ersetzt,
die durch einen Anwerbestopp und Ruickkehrpramien
versuchte den deutschen Arbeitsmarkt gegen auslandi-
sche Arbeitskrafte zu schitzen.

Familienzusammenfiuhrung und humanitare Migration
wurden deshalb, neben dem Zuzug von Aussiedlern, zu
den wichtigsten Kanélen der Zuwanderung in Deutsch-
land. Im Ergebnis hat diese Politik zu starken Schwan-
kungen der Zuwanderung mit dem Konjunkturzyklus,
vor allem aber zu einer Verfestigung der Qualifikations-
struktur der auslandischen Bevolkerung in Deutschland
gefuhrt. Die Netzwerkbildung von Migrantinnen ver-
starkt diesen Trend. Das Qualifikationsniveau der aus-
landischen Bevdlkerung in Deutschland ist deshalb
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heute deutlich geringer als im Durchschnitt der OECD
Staaten (Briicker/Ringer 2008).

Zuwanderungs- und
Arbeitsmigrationssteuerungsgesetz

Mit dem zum 1. Januar 2005 in Kraft getretenen Zu-
wanderungsgesetz hat der Gesetzgeber erste Schritte
zur Steuerung der Zuwanderung aus Drittstaaten nach
Humankapitalkriterien eingeleitet. Neben hoch qualifi-
zierten Wissenschaftlern ermdéglichte das Zuwande-
rungsgesetz die Zuwanderung von Personen, deren
Bruttoeinkommen das Doppelte der Bemessungsgren-
ze fir die gesetzliche Krankenversicherung, d.h. rund
85,000 Euro, Ubersteigt. Dartber hinaus wurden Zu-
wanderungsmdoglichkeiten fir Selbstandige, sofern sie
eine Mindestsumme investieren und mindestens finf
Arbeithehmer beschéftigte, geschaffen. Die Zuwande-
rung von anderen qualifizierten Arbeitskraften ist dage-
gen zu einem Grof3teil nur nach einer Vorrangprifung
durch die Bundesagentur fur Arbeit mdéglich, die den
Nachweis voraussetzt, dass keine einheimischen oder
EU - Arbeitskréfte verdréangt werden.

Die Reform des deutschen Zuwanderungsrechts folgt
also in weiten Teilen dem nachfrageorientiertem Politik-
ansatz, nach dem die Zuwanderung nur dann erfolgen
soll, wenn ein Arbeitskraftebedarf entweder durch das
Uberschreiten einer Gehaltsobergrenze oder durch eine
Vorrangprifung nachgewiesen werden kann. Anders
als in den USA hat sich das deutsche Recht jedoch
kaum als wirksam erwiesen. Im Jahr 2009 wurden
insgesamt 689 Niederlassungserlaubnisse fir Hoch-
qualifizierte erteilt, davon lediglich 142 mit einer Erst-
einreise ab Januar 2009 (2008: 473, davon 106 mit
einer Ersteinreise ab Januar 2008). Die Bundesagentur
fur Arbeit erteilte im Jahr 2008 fir die Beschaftigung
von Fachkréaften 28. 893 Zustimmungen fur einen tem-
poraren Aufenthalt (Bundesagentur fir Arbeit 2009).
Angesichts dieser GréRenordnungen kann von einer
gezielten Steuerung der Zuwanderung nach Humanka-
pital- und Arbeitsmarktkriterien in Deutschland keine
Rede sein.

Mit der Reform des Zuwanderungsrechts durch das am
1. Januar 2009 in Kraft getretene Arbeitsmigrations-
steuerungsgesetz hat die grof3e Koalition versucht,
insbesondere hochqualifizierten und qualifizierten Ar-
beitskraften den Zugang zum deutschen Arbeitsmarkt
zu erleichtern. Dabei wurde im Wesentlichen die Ge-
haltsobergrenze auf rund 65.000 Euro reduziert (Bei-
tragsbemessungsgrenze der gesetzlichen Rentenversi-
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cherung), Hochschulabsolventinnen aus den neuen
Mitgliedsstaaten der EU die Zuwanderung bereits vor
Ablauf der Ubergangfristen fur die Arbeitnehmerfreizi-
gigkeit ermoglicht sowie die Investitionssumme fir
Selbstandige auf 250.000 Euro reduziert. Weitergehen-
de MaRnahmen wie die Steuerung der Zuwanderung
nach einem Punktesystem (§ 20 des urspringlichen
Gesetzentwurfes) sind im Gesetzgebungsprozess ge-
scheitert. Es ist zweifelhaft, ob diese MaRnahmen aus-
reichend sind um die Qualifikation der NeuzuwanderIn-
nen und damit langfristig der Bevodlkerung mit Migrati-
onshintergrund in Deutschland splrbar zu erhéhen. Die
Einflhrung eines Punktesystems und eine deutliche
Absenkung der Gehaltsobergrenze waren notwendige
Maflnahmen.

Die jetzt vorgeschlagene Einkommensgrenze liegt rund
50 Prozent Uber dem Durchschnittseinkommen von
jungen Akademikerinnen in Deutschland: So erzielten
Universitétsabsolventen des Jahres 2001 funf Jahre
nach Studienabschluss ein durchschnittliches Einkom-
men von 42.300 Euro (Kerst/Schramm 2008: 90). Zu
berlicksichtigen ist auch, dass viele hochqualifizierte
Zuwanderlnnen gerade unmittelbar nach ihrem Studi-
enabschluss fir ihren Lebens- und Arbeitsort entschei-
den. Eine Einkommensgrenze von 35.000 bis 40.000
Euro ware angemessen. Diese MaRnahmen ermdogli-
chen Hochschulabsolventinnen, aber auch qualifizierten
Facharbeiterinnen in Berufen mit gunstigen Beschéfti-
gungsaussichten unburokratisch einen attraktiven Zu-
gang zum deutschen Arbeitsmarkt.

Es ist auch fraglich, ob die deutschen Regelungen den
Anforderungen an eine zunehmende Harmonisierung
des Zuwanderungsrechts in der EU geniligen. Durch die
steigende Arbeitskréaftemobilitdt in der Gemeinschaft,
die durch die Européische Blue Card-Initiative geférdert
werden soll, ergibt sich ein zunehmender Druck die
Zugangsbedingungen zu den nationalen Arbeitsmark-
ten anzugleichen. Eine Protektion des Arbeitsmarktes
durch hohe Zuwanderungsbarrieren kann kiinftig durch
die Blue Card leicht unterlaufen werden. Dies wiirde zu
einer zunachst hohen Zuwanderung in Lander mit nied-
rigen Barrieren fuhren, danach aber zu einer Wande-
rung aus diesen Landern in andere Ziellander. Derarti-
ge Umlenkungsprozesse sind nicht nur ineffizient und
mit Einkommensverlusten fiir die Migrantinnen verbun-
den, sie kénnte auch zu einer Umlenkung von hoch
qualifizierten Migrationsstrémen in andere Lander fuh-
ren. Deutschland wéare daher gut beraten, etwa die
Einkommensgrenzen fir die Zuwanderung von qualifi-
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zierten Arbeitskraften an das Niveau anderer wichtiger
Ziellander der Migration anzupassen.

Folgen der Zuwanderung fir die Integration in
Arbeitsmarkt und Bildungssystem

Einwanderungspolitik und Integrationspolitik sind zwei
Seiten einer Medaille: ohne eine gezielte Steuerung der
Zuwanderung ist eine Integrationspolitik zum Scheitern
verurteilt, wahrend umgekehrt eine gezielte Steuerung
der Zuwanderung auf eine Integrationspolitik angewie-
sen ist, die die Arbeitsmarktpartizipation der Zuwande-
rinnen unterstiitzt und die Teilhabe am gesellschaftli-
chen Leben erleichtert. In beiden Feldern bestehen
erhebliche Defizite.

Obwohl das Qualifikationsniveau der auslandischen
Bevolkerung in den letzten zwanzig Jahren kontinuier-
lich gestiegen ist, verfigen in Deutschland nur 22 Pro-
zent der auslandischen Bevélkerung tber einen Hoch-
schulabschluss, im Vergleich zu 60 Prozent in Kanada,
zu 43 Prozent in den USA und zu 40 Prozent in Austra-
lien (Bertoli et al., 2009). Auch haben die Qualifikati-
onsunterschiede zwischen der deutschen und der aus-
landischen Bevélkerung im Zeitverlauf zugenommen:
Betrug der Anteil der Ausléanderinnen an den Erwerbs-
personen ohne beruflichen Bildungsabschluss 1980
noch rund 20 Prozent, so ist dieser Anteil bis zum Jahr
2004 auf knapp 40 Prozent gestiegen (Nach eigenen
Berechnungen auf Grundlage der IAB Beschéftigten-
stichprobe).

Die Integration von Auslanderinnen in den Arbeitsmarkt
héngt jedoch eng mit ihrem Qualifikationsniveau zu-
sammen: Je geringer die Qualifikation, desto hdher das
Arbeitslosigkeitsrisiko und desto geringer die Ldhne.
Auch die fiskalischen Ertrage und Kosten der Zuwande-
rung hangen eng mit dem Qualifikationsniveau der
Migrantinnen zusammen (Bonin 2002, 2006). Schliel3-
lich wird die soziale und kulturelle Integration maf3geb-
lich von dem Bildungsniveau und der Arbeitsmarktinteg-
ration bestimmt. Je geringer die Qualifikation, desto
bedeutender sind Migrationsnetzwerke und desto star-
ker ist die Bildung von ethnischen Enklaven ausge-
pragt, die wiederum den Erwerb von Sprachkompetenz
und anderer wichtiger Kompetenzen fiir die soziale,
kulturelle und 6konomische Teilhabe behindern (Dan-
zer/ Yaman 2009).

Das vergleichsweise geringe Qualifikationsniveau von
Migrantinnen der zweiten oder dritten Generation zeigt,

dass die Integrationspolitik in Deutschland bislang keine
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oder nur geringe Erfolge aufweisen kann. Aufgrund der
auch im internationalen Vergleich geringen Durchlds-
sigkeit des deutschen Bildungssystems hat sich die
geringe Qualifikation der Zuwanderinnen verfestigt
(Geildler 2006, OECD 2006, Pisa-Konsortium 2004). In
Deutschland bestimmt noch immer das Bildungsniveau
der Eltern maRgeblich die Bildungschancen der Kinder—
was sich inshesondere negativ auf die Bildungschancen
von Kindern aus Familien mit Migrationshintergrund
auswirkt, in denen das Bildungsniveau der Eltern ver-
gleichsweise gering ist. Langfristig ist eine gezielte
Bildungspolitik, die einerseits das durchschnittliche
Bildungsniveau steigert und anderseits die Ungleichhei-
ten der Bildungschancen verringert, unverzichtbar, um
die die Potenziale von Migrantinnen und ihren Kindern
zu entfalten und die Kosten einer verfehlten Arbeits-
marktintegration zu senken (Briick-Klingberg et al.
2009). Dabei handelt es sich allerdings um ein Lang-
zeitprojekt, das mit Kosten verbunden ist.

Eine gezielte Steuerung der Zuwanderung kann dazu
beitragen diese Kosten zu senken. Zum einen lassen
sich qualifizierte ZuwanderInnen leichter in Arbeitsmarkt
und Gesellschaft integrieren und ihre Kinder haben sehr
viel bessere Bildungschancen als im Falle der traditio-
nellen Einwanderfamilien in Deutschland. Zum anderen
wird einer Netzwerkbildung von gering qualifizierten
Migrantinnen entgegengewirkt, wodurch nicht nur die
Integrationschancen der auslandischen Bevolkerung
steigen, sondern auch die Qualifikation kinftiger
Zuwandererinnen erhéht wird. Somit fallen die Integra-
tionskosten im Falle qualifizierter Zuwanderung. Aller-
dings, auch das zeigen die Erfahrungen klassischer
Einwanderungslander mit einer gezielten Steuerung der
Zuwanderung, steigen die wirtschaftlichen und sozialen
Ertrage der Zuwanderung wenn die Integration in Ar-
beitsmarkt und Gesellschaft durch MalRhahmen wie
Sprachkursen etc. unterstiitzt wird. Insofern missen
Einwanderungs- und Integrationspolitik Hand in Hand
gehen.

Fazit

Deutschland und andere Einwanderungslander kénnen
also aus den Erfahrungen von Landern mit einer geziel-
ten Steuerung der Zuwanderung vieles lernen. Vor
allem Landern mit einer angebotsorientierten, an Hu-
mankapitalkriterien ausgerichteten Steuerung der Zu-
wanderung kann es gelingen in groRem Umfang qualifi-
zierte Zuwanderlnnen zu gewinnen, die giinstige Aus-
sichten fur eine erfolgreiche Integration in Arbeitsmarkt
und Gesellschaft haben.
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Eine Erganzung dieser an Humankapitalkriterien ausge-
richteten Einwanderungspolitik durch nachfrageorien-
tierte Elemente kann die schnelle Integration in den
Arbeitsmarkt erleichtern, sofern diese nachfrageorien-
tierten Steuerungsmechanismen nicht durch organisier-
te Interessen verzerrt werden. Begleitende integrati-
onspolitische MaRnahmen wie das Angebot von
Sprachkursen kénnen die Teilhabe an Arbeitsmarkt und
Gesellschaft zusatzlich erleichtern. Notwendige Ande-
rungen sind aber auch auf Erkenntnissen einer wissen-
schaftlichen Bewertung der bisherigen Gesetze bzw.
Neuerungen und deren Wirkungen aufzubauen.

Eine derartige Politik kann hohe wirtschaftliche und
soziale Ertrage fur Einwanderungslander aufwerfen,
insbesondere die fiskalischen Gewinne sind in einer
vom demographischen Wandel betroffenen Gesell-
schaft erheblich. Allerdings wird ein solcher Politik-
wechsel nicht Gber Nacht gelingen. Dazu hat sich die
soziale und qualifikatorische Struktur der Bevolkerung
mit Migrationshintergrund in den letzten vier Dekaden
zu stark verfestigt. Nur ein Teil der Zuwanderung kann
und sollte nach wirtschaftlichen Kriterien gesteuert
werden, Familienzusammenfihrung und humanitére
Migration sind weiterhin wichtige Kanéle. Insofern wird
Deutschland auf kurze und mittlere Sicht nicht das
Qualifikationsniveau etwa der auslandischen Bevolke-
rung in Kanada, Australien oder den USA erreichen
kdénnen. Eine Integrationspolitik, die vor allem auf eine
Erh6éhung des Bildungsniveaus und eine Verbesserung
von Bildungschancen setzt, ist deshalb unverzichtbar.

Die Struktur der auslandischen Bevolkerung wird sich
jedoch umso leichter verédndern, je groRRer die Zuwan-
derung ausfallt. Um die Qualifikationsstruktur der aus-
landischen Bevodlkerung spurbar zu verandern, musste
die Zuwanderung nach Deutschland um mindestens
200,000 Personen jahrlich erhoht werden. Eine Akzep-
tanz fur eine derartige Politik zu erreichen, durfte nicht
leicht sein. Allerdings zeigen viele empirische Untersu-
chungen, dass die offentliche Akzeptanz der Immigran-
tinnen and der Immigrationspolitik mit der Zuwanderung
von qualifizierten Arbeitskréften steigt (vgl. Canoy et al.
2006).
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Rainer Miinz

Demographic Change, Labour Force Development and Migration in

Europe — Policy Recommendations

Today, demographic change is a global phenomenon
resulting from two almost universal trends™: declining
fertility and increasing life expectancy. All countries in
the world experience declining fertility or have stagnat-
ing fertility below replacement level’. And the majority of
countries report increasing life expectanciesB. As a
consequence most parts of the world will witness
demographic ageing throughout the 21st century. Large
discrepancies, however, will remain.

Europe and Japan have entered the stage of demo-
graphic stagnation and will most likely be confronted
with some population decline during the first half of the
21st century. As a result most parts of Europe — in
particular many EU27 member states and all European
CIS countries — are confronted with stagnating or de-
clining working age populations and the prospect of
shrinking native labour forces. In China, demographic
decrease will start around the year 2025.

In contrast to this stagnation or even decline, popula-
tions of Europe’s neighbouring regions — Central Asia,
the Middle East and North Africa will continue to grow
significantly. In the neighbourhood of the EU, the MENA
region, Turkey and Central Asia will experience sus-
tained demographic growth and a growing number of
people entering the labour force. These regions still
have much higher fertility. And their populations are
much younger, with a median age of 20 years or less,
compared to 39 in today’s Europe.

A few demographic facts about Europe

In 2009, the European Union had 500 million inhabi-
tants — more than ever before. Almost all societies of
Western and Central Europe have fewer than 2 children

! The paper is based on a related data background paper
(Muinz 2009) as well as on earlier work that the author carried
out together with Robert Holzmann (World Bank). Valuable
input was given by Zoltan Bakay (Erste Group), Johannes
Koettl (World Bank) and Heidi Kaiser-Muehlecker (Erste
Group).

20n average fewer than 2.1 children per women (Total Fertility
Rate = TFR

% Main exceptions are countries with a high prevalence of
HIV/AIDS and several post- Soviet successor states in
Europe and Central Asia experiencing stagnation or decline
of male life expectancy since the late 1980’s.
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per family. On average women in Europe give birth to
1.5 children. In a parallel development the proportion of
women without children is growing.

In all countries of Western Europe life expectancy has
reached its highest historical levels and continues to
increase. In contrast, most countries of Central and
Eastern Europe have seen periods of increasing life
expectancy as well as periods of stagnation and even
decline. Today EU citizens on average have a life ex-
pectancy at birth of 75 years for men and of 82 years
for women. Life expectancy continues to increase in
Western and Central Europe at a pace of 2-3 months
per year. Since infant and child mortality have already
reached very low levels, this essentially translates into a
gain in life expectancy above the age of 50. If this trend
would continue throughout the 21st century we could
expect a further increase of our life span by some 15-20
years.

The recent past was characterized by the following
developments: Labour migrants particularly from coun-
tries with lower wage levels (Bulgaria, Latvia Lithuania,
Poland and Romania) made use of the freedom of
establishment and access to Western European labour
markets (in particular to ltaly, Ireland, Portugal, Spain,
and the UK). Other countries of Western Europe ex-
perienced continuous family reunion, reduced flows
linked to asylum, ethnic migration, and inflows of irregu-
lar migrants from Northern and Western Africa, the
Middle East and Asia. Ukraine and Moldova emerged
as important new European source countries.

Since the year 2000, Italy and Spain recorded by far the
largest net inflows; followed by France, Germany,
Greece, Ireland, and the UK. Net outflows were largest
in Bulgaria, Poland, Romania, and Turkey (2000-2006).
Following the general trend, most EU/EEA countries
(including several new EU member states) have mean-
while become net immigration countries. It is very likely
that, sooner or later, this will be the case in other new
EU member states and candidate countries as well.
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Main “gates of entry”

EU and EEA citizens are more or less free to move
within Western and Central Europe, to take residence
and to join the work force in any other EU/EEA member
states. In the recent past a growing number of EU citi-
zens made use of this freedom. Some restrictions,
however, still apply to citizens of new EU member
states seeking employment in another EU country". The
key gates of entry for people immigrating to the EU are
temporary and long-term labour migration, family reun-
ion> and family formation, the inflow of asylum seekers
(some 240,000 applications in all EU countries in 2008),
and the inflow of co-ethnic “return” migrants and their
dependent family members. Published data on gates of
entry, however, do not account for all relevant migration
flows. For example, in several EU countries economic
migration takes place to a larger extent in the form of
seasonal and temporary labour migration (some
600,000 persons admitted annually in EU27), as well as
in the form of irregular labour migration of at least the
same magnitude.

Europe’s foreign born population

Today 43 million people residing in the European Union
(EU27) and associated countries (other EEA, CH) are
regular international migrants. They represent 8.5% of
Western and Central Europe’s total population. Some
14 million of these migrants have come from other EU
member states (in some cases prior to the EU acces-
sion of their home countries). The remaining 29 million
have come from other parts of Europe and other world
regions. Among them some 19 million residents of
Western and Central Europe are immigrants from Asia,
the Middle East and North-Africa, sub-Saharan Africa,
Latin America and the Caribbean. During the last dec-
ade the main European sending countries were Poland,
Romania, Turkey and Ukraine.

A comparison of all EU27 (and associated) countries
shows: Germany has by far the largest foreign-born
population, followed by France, the UK, Spain and ltaly.
Relative to population size, two of Europe’s smallest
countries — Luxembourg and Liechtenstein — have the
largest stock of immigrants, followed by Switzerland,

“ Austria and Germany have not yet given citizens of EU coun-
tries of 2004 enlargement free access to their labour markets.
Transitional restrictions apply here up until 2011. For Bulgaria
and Romania many restrictions apply in EU countries until
2013.

® In most EU countries family reunion is restricted to spouses
and young children. For third country nationals various age
limits apply.

DOSSIER Mobility & Inclusion

two Baltic states — Latvia and Estonia — and Austria. In
the majority of West European countries the foreign-
born population accounts for 6-15% of total population.

Population forecasts for Europe

In 2009, the European Union had 500 million inhabi-
tants. According to medium-term population projections
published by Eurostat, total population in EU27 will
continue to increase until 2035 at a reduced pace to
520 million. During the following period Eurostat ex-
pects a subsequent decline to 515 million in 2050, with
all new and many old EU member states facing a
marked decrease of native-born populations. The pro-
jection assumes continuing net gains from international
migration in the order of 50 million people during the
period 2008-2050. In the absence of mass migration
EU27’s total population would already start to decline
after the year 2010. By 2050 the number of people
living in EU27 would have dropped to 444 million.

Projected demographic change has a significant impact
on the future age structure. In the European Union the
size of the working age population (age group 15-64)
was 330 million in 2005. This group will start to shrink
after 2020 reaching 328 million in 2025 and 294 million
in 2050. Within this group the momentum will also shift
from younger to older people at employable age. The
number of younger Europeans entering the labour mar-
ket (age group 15-24) is already shrinking in a number
of EU member states and will decline in EU27 as a
whole over the next 45 years. In contrast, the age group
30-54 will continue to grow until 2020. The age group
55-65 is likely to grow until the year 2030 when the
largest cohorts of the baby boom have reached (to-
day’s) retirement age.

At constant labour force participation rates the number
of economically active people would shrink from 236 to
229 million in 2025 and to 207 million in 2050. In the ab-
sence of any international migration this decline would
be even larger. Under such — rather unrealistic assump-
tions — Europe’s working age population would fall to
224 million (2050); and the number of economically ac-
tive people would drop to 171 million by 2050 if labour
force participation would remain constant over time.

On the other hand, as a result of an increasing life ex-
pectancy and the ageing of the baby boom generation,
the age group 65+ will grow from 81 million (2005) to
112 million in 2025; and to 148 million in 2050. This is
an increase of some 67 million people. Within this age
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group the largest increase is to be expected for people
over 80 years of age (2005: 19 million, 2050: 54 mil-
lion). For Western and Central Europe the demographic
process analyzed here can be characterized as shift to
a society in which the older segment of the work force
(45+) and the already retired elderly will form a majority.

Demographic aging is reflected in the so-called “old age
dependency ratio”: Today for every 100 Europeans at
working age (15 to 65) there are 25 senior citizens in
age group 65+. By 2050 this ratio will “deteriorate” to 50
senior citizens per 100 Europeans at working age. In
that year Bulgaria, Italy and Spain are expected to have
the highest old age dependency ratios. The develop-
ment is even more dramatic if we look at the “support
ratio” between the actual work force and the older popu-
lation.

Today in EU27 there are 35 senior citizens in the age
group 65+ per 100 Europeans actually working and
contributing to the public coffer. Until 2050 (at constant
labour force participation rates) this ratio would rise to
73 senior citizens per 100 people in the work force. This
would constitute a dramatic old age burden for those
still economically active and a threat to future pension
systems.

Implications for Europe’s work force in the
absence of mass migration

Today’s labour force of the EU27 comprises 235 million
people. Of them some 21 million (=9%) are foreign-
born. At current labour force participation rates, demo-
graphic aging translates into a shrinking labour force.
Based on the assumptions of the Eurostat's 2008 con-
vergence scenario Western and Central Europe’s work
force would decrease to 229 million (-3%) in 2025 and
to 207 million (-10%) in 2050 (at constant labour force
participation rates). In the absence of any international
migration this decline would be even larger (2025: 214
million; -10%; 2050: 171 million; -20%).

Policy Options

For Europe the most obvious strategies coping with
demographic ageing and the eventual decline of native-
born work forces are:

— Higher retirement age: In ageing societies a con-
siderable potential to increase domestic labour
forces and to reduce the number of retirees rests in
the reversal of a very common behavioural pattern:
We would have to end early retirement. This strategy
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particularly applies to countries where actual retire-
ment age is well below legal retirement age. In EU27
the average actual retirement age is 61.9 for male
workers and 60.5 for female workers. As a result the
employment rate in the age group 55-65 is below
45%. Taking into account the prospect of a continu-
ously increasing life expectancy there is room for the
prolongation of our working life and an increase of
today’s actual as well as statutory pension ages.
This option, however, demands a shift in attitudes
both at employees’ and employers’ sides as well as
pension systems that do not favour early retirement.
In this respect current adult education and training
programs, salary schemes, and pension systems
must be reformed in order to make employment of
older workers more attractive. It should also be pub-
licly questioned whether the general attitude of sys-
tematically draining the pension systems at individual
level is a responsible behaviour.

Higher labour force participation rates of women:
In most European societies women do not only enter
retirement earlier, but their overall employment rates
are (in many countries significantly) lower than those
of men. In EU27 women (age 15-64) have an aver-
age employment rate of 58.3% while men have a
rate of 65.4%. Policies supporting higher female em-
ployment have to focus on equal opportunities as
well as on child care programs and school systems
that help mothers to stay in the work force. In many
EU countries — particularly in Southern Europe and
in the new EU member states of Central and South-
Eastern Europe — current labour force participation
rates of women leave room for better utilization of an
already available domestic potential.

Higher labour force participation rates of mi-
grants: In many EU member states immigrants have
lower employment rates than the native-born popula-
tion. In North-Western Europe this is particularly true
for immigrants from middle and low-income countries
— and particularly for migrant women. This also
leaves room for considerable improvements.

Active family policy: In the long run, there may be
no better strategy than improving domestic fertility
rates and eventually reverse current downward
trends. The examples of France and some Scandi-
navian countries show that this is not impossible.
This requires a mix of material incentives provided
by the state and institutional arrangement that allow
mothers to stay in the work force and to secure their
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own income and, later on, an independent claim to
an old age pension. In the short and medium term,
however, shortages in the labour market cannot be
met by means of family policy as children born in
2010 will not enter the labour market before 2030-
2035. It should also be noted that in many EU coun-
tries declining fertility has already led to a smaller
number of potential parents — a development which
cannot be offset by family policy measures.

— Pro-active economic migration policy: This strat-
egy applies to countries with current and future
shortages of labour and skills. Such gaps could ob-
viously be solved with significant inflows of young
adults from abroad. At the same time many Europe-
ans have not yet realized that there is a global com-
petition for attractive immigrants. Competitors in this
race are not only the EU member states themselves.
The main competition is between the EU and tradi-
tional countries of immigration such as the US, Can-
ada and Australia, disposing of sound historical ex-
periences in setting up immigration policies. These
countries are also characterized by relatively open
societies, integrative cultures and — first and fore-
most — attractive labour markets. As an answer to
this, European migration policy must make the EU
and its member states a more attractive destination
for qualified and highly motivated potential immi-
grants and their families. In Europe today only a
small number of the newly arriving migrants are se-
lected according to their skills and professional ex-
perience. And many ambitious immigrants are em-
ployed below their skill levels.

The mentioned strategies are not mutually exclusive.

Higher labour force participation or more
migration?

Based on the assumptions of the Eurostat convergence
scenario (Europop 2008) Western and Central Europe’s
work force would decrease to 229 million (-3%) in 2025
and to 207 million (-12%) in 2050 (at constant labour
force participation rates). In the — unlikely — absence of
any international migration this decline would be even
larger (2025: 214 million; -10%; 2050: 171 million; -
28%).

If by 2050 all EU27 countries could match labour force
participation rates of the three European countries
currently having the highest participation rates, West-
ern and Central Europe’s work force would increase
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slightly (variant with immigration; Scenario I: 246 million
in 2025; +4%) and then remain constant until 2050. In
the absence of migration (zero migration variant; Sce-
nario 1) total labour force would already decrease to 229
million in 2025 (-3%) and then continue to decline to
203 million in 2050 (-11%).

If, however, by 2050 EU member states would manage
to increase their female labour force participatione, in
age groups 15-65 to the (national) level of male labour
force participation7, Europe’s work force would slightly
increase (variant with immigration; Scenario Il) to 240
million in 2025 (+2%) and only then start to decrease to
231 million in 2050 (-2%). In the absence of migration
(zero migration variant; Scenario Il) the labour force
would slightly decrease to 223 million in 2025 (-5%) and
then strongly decline to 191 million in 2050 (-19%).

An increase of actual retirement age by 5 years until
2025 and by 10 years until 2050 would lead to a grow-
ing European work force (variant with immigration;
Scenario Il in 2025: 248 million; +5%; in 2050: 253
million; +7%). In the absence of migration (Scenario Ill)
the labour force would decline to 231 million in 2025 (-
2%) and then continue to decline to 211 million in 2050
(-11%). In such a scenario the actual labour force par-
ticipation in age group 55-74 years would gradually
increase from 26% today to 52% in 2050.

Pro-active recruitment of migrants:
A solution?

At current labour participation rates and in the absence
of migration (zero migration variant) Western and Cen-
tral Europe’s labour force would decline by 23 million
during the period 2005-2025 and by another 43 million
during the period 2025-2050. Labour migration might
compensate for the whole “gap”. But in this case, be-
tween 2005 and 2025, EU27 countries would have to
add a net amount of 1.3 million labour migrants annu-
ally to their work force. And between 2025 and 2050,
this number would have to increase to 1.6 million labour
migrants annually. Assuming that at best 65-70 percent
of newly arriving immigrants join the work force®, the

® Assuming steady incremental change: 50% between 2005
and 2025, 50% between 2025 and 2050

" Denmark, the Netherlands and Sweden (all above 74% fort
he age group 15- 65)

& This conclusion can be drawn from an analysis of a Euro-
pean Labour Force Survey showing labour force participation
rates above 65% (age 15-659 ONLY FOR West European
immigrants living in another EU member state as well as Aus-
tralian, Canadian, Japanese and US immigrants in the EU
(Miinz 2007)
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annual net gain from migration would have to be in the
order of 1.9 million annually until 2025 and 2.3 million
annually between 2025 and 2050. Under these as-
sumptions, between 2005 and 2050 a net migration
gain of 102 million people at working age (15-65) would
be required to add 72 million economically active mi-
grants to Western and Central Europe’s labour force.

At the same time we have to assume that circular
movements between neighbouring regions (Western
Balkans, MENA countries, Turkey, Ukraine) and the
EU27 will remain an important element of future migra-
tion pattern and might even be promoted by EU migra-
tion policies. Under this assumption admitting or recruit-
ing a net amount of some 100 million migrants at work-
ing age (as discussed above) requires a pool of some
160-200 million potential migrants — depending upon
the rate of circularity, return and retention. Such calcu-
lations suggest that admitting or recruiting labour mi-
grants can only be part of a policy mix addressing Eu-
rope’s medium and long-term labour market problems.

Conclusion

International migration is caused by major economic,
demographic, labour market and social security gaps
between sending and receiving countries. But managed
international migration is also a tool with the potential to
reduce such gaps. Therefore, sending and receiving
countries should explore win-win solutions that allow
the countries and economies involved as well as the
migrants to gain from geographic mobility of labour and
skills.

In this context immigration should only be seen as a
partial answer to aging and eventually shrinking domes-
tic societies in Europe and growth of working age popu-
lations in neighbouring regions. Migration can only play
such a role under the following conditions:

— Europe has to be able to attract migrants with
needed skill levels.

— (These migrants have to be given access to formal
labour markets and the possibility to establish their
own businesses.

Availability of people, however, is not enough. Availabil-
ity of qualifications and skills will matter to a great ex-
tent. For the EU27 it is also clear that labour market
related reforms leading to higher labour force participa-
tion rates — in line with the Lisbon targets and beyond —
should have high priority. At the same time such re-
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forms will probably not be sufficient to fully counterbal-
ance shrinking native work forces.

Europe will have to develop a comprehensive migration
policy that balances economic and humanitarian as-
pects and incorporates selection and admission proce-
dures for people who qualify for economic reasons as
temporary migrants or as permanent immigrants. Ex-
periences of traditional countries of immigration —
Australia, Canada, and New Zealand in particular —
should be analyzed and adapted. In this context, the EU
and its member states also have to review and improve
integration policies and arrangements regulating claims
of migrants to social security benefits (including the
portability of acquired rights and benefits in case of
remigration) and services such as education and health
care.

A permanent dialogue between the EU and neighbour-
ing countries should explore the possibility of coopera-
tion in various migration-related fields. Among them are
visa regimes, residence and work permits, living and
working conditions of migrant workers and permanent
immigrants, brain drain and domestic skill formation, co-
financing of educational systems, transferability and
portability of acquired rights/claims toward social secu-
rity. Such migration-related issues should also become
elements of future formal agreements between the EU
and its neighbouring regions.
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Gunilla Fincke

You can’t have the cake and eat it! Migrationssteuerung in Deutschland
und die Versprechen der zirkularen Migration

Deutschland ist Migrationsland. Zu- und Abwanderung
halten sich die Waage. Wahrend Faktizitat und normati-
ve Winschbarkeit von Einwanderung in Deutschland
nach vielen Jahren der aufgeregten Diskussion lang-
sam akzeptiert sind, gerat dariber die Abwanderung
aus Deutschland aus dem Blick.

Auf dem Weg zur Nettonullzuwanderung

Seit vielen Jahren schon Ubertrifft die Abwanderung von
Deutschen — ausgenommen der (Spét-) Aussiedlerin-
nen - die Zahl der Rickwanderinnen. Diese negative
Wanderungsbilanz konnte durch positive Wanderungs-
salden bei ausléndischen Staatsangehdrigen ausgegli-
chen werden, allerdings in immer geringerem Umfang.
Deutschland befindet sich auf dem Weg zur Nettonull-
zuwanderung.

Zu- und Fortziige deutscher Staatsangehdriger (ohne
Spat-/ Aussiedler) 1994-2008

130.000 - I Zuziige von
80.000 - Deutschen
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Quelle: Statistisches Bundesamt; eigene Berechnungen

Bei aller Vorsicht in der Interpretation der Daten fir das
Jahr 2008, die erstmals ein negatives Wanderungssal-
do fir Deutschland zeigten, ist klar, dass Fort- und
Zuzige nach Deutschland sich ungeféhr die Waage
halten.

Zu- und Fortziige von Auslandern 1994-2008
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Damit ist die Bundesrepublik weit entfernt von den
immer noch geltenden Annahmen einer Netto-
Zuwanderung in der GréRenordnung von 100.000 Per-
sonen pro Jahr. (s. demografische Prognose des Statis-
tischen Bundesamts 2009). Wahrend sich durch Zu-
wanderung nie der demografische Wandel in Deutsch-
land abwenden lieR}, kann sie bei dieser ,Nullnummer’
auch keinen moderierender Einfluss mehr entfalten.

Qualifikationsstruktur der Zuwanderer

Zu dem quantitativen Problem tritt ein qualitatives:
Wahrend abwandernde deutsche Staatsangehorige
mehrheitlich Gberdurchschnittlich qualifiziert sind, sind
die auslandischen Zuwanderlnnen noch immer etwas
schlechter als der deutsche Durchschnitt qualifiziert.
Dies wirkt sich auch auf die in Deutschland lebende
Bevolkerung mit Migrationshintergrund aus. Die OECD
hat festgestellt, dass nur in wenigen Landern im Aus-
land geborene Personen (ber ein schlechteres Qualifi-
kationsniveau verfiigen als in Deutschland: Lediglich in
Osterreich und in Italien ist der Anteil der im Ausland
geborenen Einwohner mit tertiégrer Ausbildung geringer.

Ausbildungslevel der im Ausland geborenen Bevdlkerung
I e
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Quelle: OECD: A Profile of Immigrant Populations in the
21st Century: Data von OECD-Countries, 2008

Migrationssteuerung in Deutschland

Diese im OECD Vergleich schlechte Qualifikationsstruk-
tur der Zuwandererbevdlkerung ist auf die Geschichte
der Gastarbeiteranwerbung zurtckzufiihren und den
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nach dem Anwerbestopp 1973 dominanten Familien-
nachzug. Durch den Anwerbestopp kam der Zuzug
auslandischer Arbeitskrafte weitestgehend zum Erlie-
gen und ein restriktives Regime der Arbeitsmigration
begann. Mit dem Zuwanderungsgesetz unter Rot-Griin
erfolgte eine konzeptuelle Offnung des deutschen Ar-
beitsmarkts fur hochqualifizierte Zuwanderlnnen mit
einem Jahresbruttogehalt von zurzeit 64.800 Euro und
fur auslandische Unternehmer, die eine Investition von
mindestens 250.000 Euro tatigen und finf neue Ar-
beitsplatze schaffen (819 und §21 AufenthG). Weitge-
hend unbemerkt von der Offentlichkeit wurden in
Deutschland zudem durch eine Reihe von Verordnun-
gen - zuletzt zum Januar 2009 - L&cher in das restrikti-
ve Migrationsregime gebohrt.

So kénnen heute Akademikerlnnen aus den neuen
Mitgliedsstaaten der EU in Deutschland arbeiten, aus-
landische Absolventen deutscher Hochschulen haben
ein Jahr Zeit, um eine angemessene Tatigkeit in
Deutschland zu finden und Akademiker aus Drittstaa-
ten, d.h. Nicht-EU-Staaten, kénnen nach Vorrangpri-
fung zur Arbeitsaufnahme kommen. Insgesamt umfass-
te der vielfaltige Zuzug unter § 18 AufenthG knapp
30.000 Personen im Jahr 2008. Das deutsche Zuwan-
derungsrecht stellt sich damit insgesamt als komplexes
Gefiige von Verordnungen, Ausnhahmeregelungen,
Erweiterungen und Ausfiihrungsbestimmungen dar.

Standortfaktor Deutschland und die
Adjustierung der Migrationssteuerung

Neben der Unlibersichtlichkeit und der tber lange Jahre
restriktiven und unterschiedlichen Handhabung dieser
einheitlichen Regelungen in den einzelnen Bundeslan-
dern und Kommunen héngt der geringe Zuzug aber
auch mit Standortfaktoren zusammen. Wahrend das
Gesundheits- und Sozialsystem, individuelle Freiheits-
rechte und die o6ffentliche Sicherheit als positiv erlebt
werden, zahlen zu den Nachteilen die immer noch nur
beginnende interkulturelle Offnung der Gesellschatft, ein
starrer deutscher Arbeitsmarkt, der fir Ehe- und Le-
benspartnerinnen eine Arbeitsaufnahme erschwert,
fehlende Betreuungsmaoglichkeiten fir Kinder, aber
auch die v.a. im Ausland wahrgenommene mangelnde
Dynamik der deutschen Gesellschaft sowie geringere
Aufstiegs- und Verdienstmoglichkeiten.

Zudem ist Deutsch im Vergleich zu Englisch eine zu-
satzliche Hurde fur die meisten Angehérigen einer
global mobilen Elite. Im Ergebnis flihrt dies dazu, dass
Hochqualifizierte nicht selten einen Bogen um Deutsch-
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land machen wie eine Studie von Co-
hen/HaberfeId/Koganl, fur die Gruppe russischer Juden
zeigte: Jungere und Hochqualifizierte wanderten eher in
die USA als nach Deutschland und Israel aus, altere
und damit Transferabhangigere eher nach Deutschland.

Neben einer Verbesserung der Standortfaktoren sollte
die Bundesrepublik auch ihre Steuerung nachadjustie-
ren. Hier missen neben einem langfristig wirkenden
Punktesystem mit einer ,Arbeitsmarkterdung’ durch eine
Engpassdiagnose auch Formen der Akutsteuerung
beispielsweise durch die vom Sachverstandigenrat
Deutscher Stiftungen vorgeschlagene Migrations-
abgabe gefunden werden. Bei der Migrationsabgabe
kénnen Arbeitgeber auslandische Arbeitskrafte sofort
zum branchenublichen Tarif einstellen, wenn sie im
Gegenzug eine Abgabe von ca. 20% des Jahresbrutto-
lohns an einen Fonds zur Qualifizierung von in
Deutschland lebenden Arbeitskraften entrichten.

Politische Notwendigkeiten und die Hoffnung
auf zirkulare Migration

Wahrend Deutschland also mehr qualifizierte Zuwande-
rung bendtigt, die o6ffentliche Unterstiitzung fir eine
vergroRerte Zuwanderung jedoch gering ausfallt, kén-
nen die meisten Entwicklungslander nicht allen qualifi-
zierten Arbeitskraften eine Beschéftigung bieten. Der
Traum von einem besseren Leben veranlasst z.B. junge
Afrikanerinnen dazu, gefahrliche Uberfahrten nach
Europa inklusive der Kanarischen Inseln zu riskieren.
Ungefahr 450 Personen kamen dabei allein im Mittel-
meerraum in der ersten Jahreshélfte 2009 ums Leben.

Aus einer solch geteilten Interessenlage heraus und mit
Blick auf das aus demografischen Griinden schwinden-
de Zuwanderungspotenzial aus Osteuropa gewinnt das
Konzept zirkularer Migration seit einigen Jahren an
Bedeutung. Unter zirkularer Migration ist jede Form
temporarer Wanderung aus einem Herkunfts- in ein
Aufnahmeland meist zu Arbeits- oder Ausbildungszwe-
cken zu verstehen, die von vornherein die Rickkehr ins
Herkunftsland einplant. Der zeitliche Rahmen der Wan-
derung kann zwischen mehreren Wochen und Jahren
liegen. Auch kann zirkulare Migration ein wiederholtes
Hin- und Herwandern zwischen Herkunfts- und Auf-
nahmeland umfassen.

! Cohen, Haberfeld, Kogan, 2008: Juidische Migranten aus der
ehemaligen Sowjetunion. Ein natirliches Experiment zur
Migrationsentscheidung, Kdlnische Zeitschrift fiir Soziologie
und Sozialpsychologie, Sonderheft, 48, 185-201
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Aus deutscher Sicht ist zirkulare Migration attraktiv, da
man sich erhofft, Zuwanderlnnen unterschiedlicher
Qualifikationsniveaus rekrutieren zu kdnnen, um damit
in allen Segmenten des Arbeitsmarkts einen eventuel-
len Arbeitskraftebedarf abzudecken. Zirkulare Migration
gilt mithin als Instrument, mit dem flexibel und kurzfristig
auf Anderungen am Arbeitsmarkt eingegangen werden
kann. Auch sollen der temporére Charakter der Migrati-
on und die mittelfristige Ruckkehr der Zuwanderinnen
die Akzeptanz solcher MalRnahmen bei der Mehrheits-
gesellschaft erhéhen.

Auf der anderen Seite werden mit dem Konzept zirkula-
re Migration entwicklungspolitische Ziele verbunden.

Es kann durch die Erdffnung einer legalen Migrations-
option genutzt werden, um die Abschottung der europé-
ischen AuRengrenzen gegenilber niedrig- und mittel-
qualifizierter Zuwanderern moralisch zu rechtfertigen.
Gemal dieser Argumentation sind risikoreiche illegale
Grenzibertritte gegenliber einer legalen Zuzugsmég-
lichkeit unndtig. Wer dennoch illegal einzureisen ver-
sucht, halt sich nicht an die Spielregeln und musste der
Fairness halber den Anderen gegenuber am Grenz-
Ubertritt gehindert werden.

Européische Initiativen zu zirkuldrer Migration
noch in Kinderschuhen

Auf europaischer Ebene wurde der Begriff ,zirkulare
Migration‘ erstmals 2005 in einer Mitteilung der EU-
Kommission zu Migration und Entwicklung verwandt.
Angedacht wird die mehrfache Hin- und Rickwande-
rung von Personen aus Entwicklungslandern sowie von
dauerhaft in der EU lebenden Drittstaatsangehorigen,
die zeitlich befristet in ihr Herkunftsland zurtickkehren
wirden. Durch Mehrfachwanderungen soll der Wis-
senstransfer gestarkt werden.

Der Europdische Rat bestatigt im Dezember 2005 in
seinem ,Global Approach to Migration“ die Richtung
dieses Vorschlags und ein Jahr spéater legten der deut-
sche und der franzdsische Innenminister eine Initiative
vor, welche zirkuldre Migration v.a. als neues Instru-
ment zur Bek&mpfung irreguldrer Zuwanderung be-
trachtet. Mit der Mitteilung ,Zirkulare Migration und
Mobilitdtspartnerschaften zwischen der Europaischen
Union und Drittstaaten® vom Juni 2007 versucht die
Kommission, das Konzept zu konkretisieren und den
Mitgliedsstaaten verschiedene Mdaglichkeiten, mit Hilfe
konkreter Pilotprojekte, vorzuschlagen:
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So soll Personen aus Drittstaaten die Mdglichkeit gege-
ben werden, zu Arbeits- oder Ausbildungszwecken oder
einer Kombination aus Beidem in die EU einzureisen
und sich flr einen befristeten Zeitraum in ihr aufzuhal-
ten. Bedingung dafir ist, dass sie anschlieend in ihr
Herkunftsland zuriickkehren. Die EU-Kommission emp-
fiehlt, diesen Personen bevorzugt erneute Zuwande-
rungsmaglichkeiten zu gewéhren (z.B. durch Verfahren
fur Mehrfacheinreise), so dass sich ein haufigeres Hin-
und Herwandern entwickeln kann.

Als zweites Standbein sieht die EU-Kommission Er-
leichterungen fir in der EU ansassige Drittstaatsange-
hdrige vor, um wahrend eines befristeten Zeitraums in
das jeweilige Herkunftsland zuriickzukehren (z.B. zum
Zwecke der Unternehmensgriindung, zum Freiwilligen-
dienst). Hierfur missten die bestehenden Regelungen
so geandert werden, dass nicht langer, wie bisher, die
Aufenthaltsgenehmigungen dieser Personen nach
Abwesenheiten von Uber 12 Monaten ablaufen.

Seitdem haben u.a. Spanien und Italien Programme der
zirkularen Migration eingefiihrt und die EU hat Mobili-
tatspartnerschaften mit Moldawien und den Kapverdi-
schen Inseln (2008) sowie Georgien (2009) abge-
schlossen, konkrete Erfahrungen liegen hierzu noch
nicht vor. Das Stockholmer Programm vom Dezember
2009 bringt keine signifikanten Neuerungen. Der Rat
beauftragte jedoch die Kommission, bis 2012 Vorschla-
ge vorzulegen, wie die Diaspora in Europa besser in
entwicklungspolitische Ziele eingebunden und unter
welchen Bedingungen die Ruickkehrbereitschaft von
zirkularen Migrantinnen erhéht werden kann.

Gemischte Bilanz

Die Vorschlage zur zirkuldren Migration fassen derzeit
sehr unterschiedliche Zielgruppen von Zuwanderinnen
gleichberechtigt ins Auge. Wahrend fir Saisonarbeite-
rinnen eine reibungslose Pendelmigration zu erwarten
ist und fur mittlere Qualifikationsgruppen ebenfalls
sinnvolle Programme mdglich sind, werden Programme
fur Hochqualifizierte nur in wenigen Féllen fur alle drei
Seiten (Herkunfts- und Aufnahmeland sowie individuelle
Zuwanderer) gewinnbringend zu gestalten sein. Fir
Hochqualifizierte ist wegen der hohen Investitionskos-
ten des Arbeitgebers zirkulare Migration dagegen v.a.
dann interessant, wenn die Arbeitstatigkeit eine Trai-
ningskomponente enthalt.

Sehr unterschiedliche Ideen und Handhabungen kursie-
ren zur Lange des Aufenthalts, von wenigen Monaten
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bis zu finf Jahren gehen die Vorschlage. Von allen
betont wird hingegen, dass eine friihzeitig zugesicherte
Mdoglichkeit von Mehrfachaufenthalten im Aufnahme-
land die Wahrscheinlichkeit der Riickkehr nach jedem
einzelnen Aufenthalt erhéht. Zudem soll die Rickkehr-
wahrscheinlichkeit durch Abkommen mit den Herkunfts-
landern gesichert werden sowie durch das Zuriicklas-
sen von Familienangehérigen im Herkunftsland.

Dennoch: Riickkehr aus demokratischen Staaten gegen
den Willen der betreffenden Person kann kaum oder
nur zu hohen (politischen) Kosten erzwungen werden.
Zumal sich in den letzten Jahren das Migrationsrecht in
den europdischen Staaten subjektiviert und menschen-
rechtlichen Belangen Einzelner bei der staatlichen
Entscheidung Uber Ein- und Ausreise ein gréRerer
Raum gegeben wird. Ein langerer Aufenthalt fihrt dem-
entsprechend schnell zu einer Verwurzelung und damit
zum Ausweisungsschutz.

Auch entwicklungspolitisch féllt die Bewertung eher
gemischt aus: Zwar kann durch zirkulare Migration der
Umfang der Ruckuberweisungen erhéht werden und die
(temporéare) Abwanderung von Fachkraften ist in den
Fallen unproblematisch, in denen diese Krafte gar nicht
qualifikationsadaquat eingesetzt worden waren. Dann
gilt: ,Better a brain drain than a brain in the drain®. Auf
der anderen Seite fallt aber auch der mégliche Gewinn
durch Innovationstransfers beschrankt aus, wenn die
Programme der zirkuldren Migration v.a. zur Deckung
des niedrig- und mittelqualifizierten Arbeitskréftebedarfs
in den europaischen Staaten angelegt sind.

Was ist also zu tun?

Zirkulare Migration wird nicht selten als migrationspoliti-
sches Allheilmittel dargestellt. Das ist sie nicht. Denn
die Vorstellungen tber ihren Zweck sind zu inkompati-
bel: Werden die entwicklungspolitischen Ziele ernst
genommen, misste der Wissenstransfer durch Trai-
nings befdrdert werden. Steht hingegen die Deckung
des Arbeitskraftebedarfs in Deutschland im Vorder-
grund, fuhrt umfangreiche Fortbildung nur zu unndétigen
Kosten und es werden moglichst lange Aufenthalte
gewilinscht. Nach funf Jahren Aufenthalt aber stellt sich
die Frage der Rickkehrbereitschaft umso dringlicher.
Was, wenn diese fehlt? Werden die eben noch will-
kommenen Arbeitskrafte dann als unerwiinscht abge-
schoben?
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Ein einige Rahmenbedingungen kénnen geandert wer-
den, um das Funktionieren von zirkularer Migration
wahrscheinlicher zu machen:

— Mehrfachwanderung von vornherein zusichern:
Je naher Herkunfts- und Aufnahmeland liegen, je
kurzer die Aufenthalte und je haufiger hin- und
hergewandert wird, umso wahrscheinlicher lasst sich
Pendeln Giber langere Zeitraume aufrecht erhalten.

— Widersprichliche Anforderungen in unterschied-
lichen Programmtypen aufgreifen: Neben einer
Migrationsschiene, die vornehmlich der Erwerbsta-
tigkeit im Aufnahmeland dient, sollte eine andere mit
dem Schwerpunkt auf Training entwickelt werden.
Bei beiden jedoch muss der Erwerb von Deutsch-
kenntnissen verpflichtend und der Kontakt mit der
Mehrheitsbevolkerung gewiinscht sein, um die Feh-
ler der Gastarbeiteranwerbung zu vermeiden.

— Dauerhafte Zuwanderung von vornherein ein-
rechnen: Ein Teil der Zuwanderer in einem Regime
zirkularer Migration wird immer in Deutschland blei-
ben. Statt dies als Problem zu begreifen, sollte diese
Mdglichkeit von Anfang an eingerechnet und als Mig-
rationssteuerung mit ins Aufnahmeland verlagerter
Selektion gestaltet werden. In einem solchen Fall
kénnten besonders bendétigte Fachkrafte, die schon
in Deutschland sind und ihre Passféahigkeit am deut-
schen Arbeitsmarkt bewiesen haben, die Berechti-
gung zum Daueraufenthalt erwerben.

Zusatzlich bleiben die oben angesprochenen MalRnah-
men gegen Standort- und Steuerungsprobleme rele-
vant: Zirkulare Migration darf nicht gegen eine verbes-
serte und v.a. transparentere Steuerung ausgespielt
werden noch gegen nétige Reformen in Deutschland,
um das Land fur hochqualifizierte Zuwanderer attraktiv
zu machen (z.B. interkulturelle Offnung).

Dennoch bleibt zirkulare Migration v.a. mit Blick auf die
ebenfalls nicht perfekten Alternativen eine groRe Chan-
ce. Migration ist an sich ein risikobehaftetes Unterfan-
gen, das insbesondere fir die Migrantinnen mit vielen
individuellen Harten verbunden ist. Zirkulare Migration
ist der Versuch, Win-Win-Situationen fir alle zu schaf-
fen, bis es soweit kommt, muss noch viel passieren.

Dr. Gunilla Fincke ist Geschéftsfuhrerin beim Sach-
verstandigenrat deutscher Stiftungen fur Integration und
Migration (SVR). Dieser Text gibt ihre personliche Mei-
nung wieder.
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[l Towards Inclusion

An inclusive society needs to fulfil various functions:
Openness and tolerance are one set of characteristics
and integrative legal measures, such as naturalisation,
are another. Regarding the formal structures of this
process of inclusion European member states have not

lived up to their duties. Germany’s integration politics

and jurisdiction lacks satisfactory inclusionary measures

integrating migrants into society. Altering these condi-

tions is mandatory for a country facing and requiring

increasing immigration.
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Professor of Political Studies, Dietrich Thranhardt,
observes that despite a growing need for immigration
in Germany, numbers are decreasing and except for
rhetorical assurances integration has worsened in
the past decades. He sees new chances for the EU

in the opening of labour markets to the new mem-
bers as long as bureaucratic obstacles are reduced.

Turkey is turning into a highly attractive place for
emigration, says social scientist Kamuran Sezer. He
evaluates the characteristics of emigration and the
readiness of Turks living in Germany and German-
Turks to emigrate but states that not everyone is
emigrating permanently, but rather “transmigration”
is taking place.

Regarding the lack of recognition for foreign qualifi-
cations in Germany in the current system, the Green
Party politician Krista Sager demands a claim for an
individual testing procedure as well as the standardi-
sation and simplification of the recognition process.
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Dietrich Thranhardt

Braucht Deutschland Einwanderer? Und was ist zu tun?

Die demographische Herausforderung und der
Einwanderungsbedarf

Deutschland braucht Einwanderung. Seit finf Jahren ist
der Bevolkerungsruckgang keine Prognose mehr, son-
dern Realitat. Jahr fir Jahr geht die Bevolkerungszahl
um mehr als hunderttausend Menschen zuriick. In
einigen Bereichen Ostdeutschlands und in struktur-
schwachen Gegenden Westdeutschlands fuhrt das zu
dramatischen Schrumpfungen, mit der Konsequenz,
dass sich eine Spirale nach unten entwickelt: weniger
Menschen, weniger Investitionen, weniger Chancen,
weniger Dynamik. Seit 2009 ist zudem zu beobachten,
dass die Zahl der Berufseinsteiger in Ostdeutschland
rapide sinkt — eine Folge der Halbierung der Geburten-
zahlen in den neuen Landern nach der Wiedervereini-
gung (Schaubild 1).

Damit leidet die wirtschaftliche Entwicklung unter einer
zuséatzlichen Restriktion. Zu dem Kreislauf von Nach-
fragemangel und Investitionsschwéache kommt der
Mangel an geeigneten Arbeitskraften, mit der Folge,
dass Investitionen ausbleiben und in Lander flieRBen, in
denen all dies zur Verfiigung steht, ob es sich nun um
Niedriglohnlander wie Polen, China oder Vietnam han-
delt oder um Hochlohnléander wie die Schweiz, in denen
sich eine dynamische Entwicklung um Unternehmens-
zentralen und Forschungsstandorte abspielt, und zwar
mit Hilfe einer starken, flexiblen und motivierten Ein-
wanderung, unter anderem aus Deutschland. Wenn es
nicht gelingt, der demographischen Schwéche durch
Einwanderung oder durch hdhere Effektivitat zu begeg-
nen, kdnnte die negative Entwicklung, die wir heute in
einigen Landesteilen erleben, Vorbote fur die Entwick-
lung im ganzen Land sein.

Tabelle 1: Bevélkerungszahl Deutschlands 2005-2008
(in Tausenden)

2005 2006 2007 2008 2009

82 438,0 |82 314,9 |82 217,8 |82 002,4 |81 800
(Schéatzung)

-276,9 |-97.1 -2154 |-202,4
(Schétzung)

Es ist nicht zu erwarten, dass sich die Geburtenzahlen
in Deutschland entscheidend verandern werden. Seit
Uber drei3ig Jahren liegen sie bei 1,3-1,4 Kinder pro
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Frau. Es werden also nur etwa zwei Drittel der Kinder
geboren, die zur Aufrechterhaltung des Bevélkerungs-
standes notwendig wéren. Die Bevdlkerung in den
neuen Landern hat sich nach héheren Geburtenzahlen
in den letzten Jahrzehnten der DDR und einem radika-
len Rickgang nach der Wiedervereinigung an diesen
Stand angepasst (siehe Schaubild 1).

Trotz einer breiten Diskussion werden die politischen
MaRnahmen nicht kohé&rent entwickelt, zudem sind
Geburtenentwicklungen nicht kurzfristig radikal veran-
derbar. Eine derartige demografische Entwicklung ent-
faltet ihre eigene Dynamik. Folgen zwei Generationen
aufeinander, die sich nur zu zwei Dritteln reproduzieren,
so schrumpft die Geburtenzahl damit insgesamt schon
um mehr als die Halfte. Auch die meisten
Einwanderergruppen passen sich nach einer Generati-
on weitgehend an dieses generative Verhalten an.

Schaubild 1

Zusammengefasste Geburtenziffer der Kalenderjahre
Lebendgeborene je Frau
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2 Ab dem Berichtsjahr 2001 chne Berlin

© Statistisches Bundesamt, Wiesbaden 2009

Dementsprechend prognostiziert das Statistische Bun-

desamt (2009):

— “Die Bevdlkerungszahl wird von heute 82 Millionen
auf 65 bis 70 Millionen im Jahr 2060 zuriickgehen.

— 2060 werden Uber 500.000 mehr Menschen sterben,

als Kinder geboren werden.

2060 wird es fast so viele 80-Jahrige und Altere

geben wie unter 20-Jahrige.
— 65 Jahre oder alter ist heute jeder Fiunfte, 2060 wird
es jeder Dritte sein.
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— Die Bevolkerung im Erwerbsalter wird besonders
rapide im kommenden Jahrzehnt altern: Von den 20-
bis 64-Jahrigen insgesamt werden um das Jahr 2020
40% zwischen 50 und 64 Jahre alt sein.

— Die Bevdlkerung im Erwerbsalter von 20 bis 64 Jah-
ren wird von heute 50 Millionen auf 33 bis 36 Millio-
nen im Jahr 2060 zurlickgehen.

— 2060 werden etwa doppelt so viele Personen im
Rentenalter auf 100 Personen im Erwerbsalter ent-
fallen wie heute.” (Statistisches Bundesamt 2009)

Im Gegensatz zu friher ist die Einwanderung
gering

In dieser Prognose ist bereits eine hohe Zuwanderung
enthalten. In den letzten Jahren ist die Einwanderung
allerdings sehr zurtickgegangen und fast zum Stillstand
gekommen. Uber Jahrzehnte hatte sie das bundes-
deutsche Geburtendefizit ausgeglichen, das schon seit
1972 besteht. Dieser Rickgang betrifft die vom Staat
organisierte Zuwanderung ebenso wie die unregulierte
Zuwanderung im Rahmen der Europaischen Union oder
anderer offener Systeme.

Mit dem Zuwanderungsgesetz von 2005 ist die Zuwan-
derung von Aussiedlerinnen ebenso wie die von Juden
aus der ehemaligen Sowjetunion weitgehend zum Er-
liegen gekommen. Die Zahl der Asylbewerberinnen ist
ebenfalls zuriickgegangen, nur wenige Flichtlinge
werden anerkannt. Die Aufnahme von Kontingentfliicht-
lingen aus Syrien und Jordanien 2009 beschrankte sich
auf wenige Tausend. Der Familiennachzug aus der
Turkei und anderen Landern ist mit gezielten MafRnah-
men eingeschrankt worden, indem fir Zuwanderinnen
aus Visumslandern besondere Sprachanforderungen
gestellt wurden.

Gleichzeitig hat die Zuwanderung aus den alten Mit-
gliedsstaaten der Europaischen Union (EU 15) abge-
nommen und tendiert im Saldo gegen Null. Nur aus den
neuen ostmitteleuropdischen EU-Landern, insbesonde-
re aus Polen, Ruménien und Bulgarien, kommt ein
betrachtlicher Strom an Einwanderinnen. Bis 2011 bzw.
2014 bestehen gegenuber diesen Staaten aber Restrik-
tionen bei der Zuwanderung.

Dagegen existiert ein Auswanderungsiiberschuss ge-
geniiber der Schweiz, Osterreich, GroRbritannien, Ka-
nada und den USA, aulRerdem gegenuber den sudeu-
ropdischen Lé&ndern Spanien, Italien, Portugal und
Griechenland. Wahrend die Alterswanderung nach
Siideuropa 6konomisch nur bedingt negativ zu Buche
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schlagt, legt die Analyse der Auswanderung in die erst-
genannten Lander nahe, dass es hier um die Auswan-
derung gut ausgebildeter Fachkrafte im besten Arbeits-
alter geht. Allein die Auswanderung von 2.439 Arztin-
nen im Jahr 2007 lasst sich mit einem Verlust an Aus-
bildungskosten in Hohe von 1,060 Milliarden € berech-
nen, wenn man die Ausbildung eines Mediziners mit
435.000 € kalkuliert.

Fur die Jahre 2001-2008 zusammengenommen waren
dies 7,9 Mrd. €. Die Steuern, die Deutschland damit
entgangen sind, liegen bei 2,6 Mrd. bzw. 19,6 Mrd. €,
wenn man annimmt, dass ein Arzt im Lauf seiner Tatig-
keit 1,08 Mio. € Steuern zahlt. 2007 gingen 647 Arztin-
nen in die Schweiz, 269 nach Osterreich, 195 in die
USA und 101 nach GroRbritannien. All diese Angaben
sind selbstverstandlich Schatzungen, sie geben aber
einen Eindruck von der Bedeutung solcher Bewegun-
gen in nur einer Berufsgruppe. Wahrend die Abwande-
rung deutscher Arztlnnen nach GroRbritannien zum
Stillstand kommen dirfte (Hoesch 2009), ist weiterhin
mit Migration in die Schweiz, nach Osterreich und auch
nach Norwegen zu rechnen (OECD 2007; SVR 2009).

Tabelle 2: Abwanderung von Arzten aus Deutschland

Jahr Zahl der Arzte
2001 1.437
2002 1.691
2003 1.992
2004 2.731
2005 2.249
2006 2.575
2007 2.439
2008 3.065
2001-2007 18.179

Quelle: Bundesarztekammer; BAMF 2008, 142; Kopetsch
2009.

Die seit der ,Green Card“-Initiative von Bundeskanzler
Schréder vieldiskutierte Zuwanderung von Hochqualifi-
zierten ist bisher nur ein diinnes Rinnsal geblieben.
2007 kamen ganze 151 Hochqualifizierte, 2008 waren
es 157, zur Halfte US-Amerikaner. Auch die Absenkung
der Gehaltsanforderungen von 86.400 € auf 63.600 €
dirfte an diesen geringen Zahlen nicht Entscheidendes
andern. Mehr Bedeutung hatten die Inter-Company-
Transfers, sie stiegen von 4.783 im Jahr 2006 auf 5.419
im Jahr 2007 an, darunter allein 1710 bzw. 2225 Inde-
rinnen (zu Konzept und Entwicklung vgl. Kolb 2004).
Auch die Zahl der zugewanderten Selbstandigen war
mit 891 im Jahr 2007 relativ gering.
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Die Zahl der ausléndischen Studierenden (,Bildungs-
auslander”) ging 2007 auf 177.852 zurlick. Immerhin
2.119 Absolventinnen nahmen im selben Jahr den neu
eingefiihrten Aufenthaltsstatus in Anspruch, mit dem
nach dem Studium eine Beschéftigung aufgenommen
werden kann. 644 von ihnen stammten aus China.

Im Gegensatz zu den 1970er, 1980er und 1990er Jah-
ren und im Gegensatz auch zu erfolgreichen Einwande-
rungslandern wie der Schweiz (mit einem &hnlichen
Geburtendefizit) gleicht die Einwanderung das Gebur-
tendefizit in Deutschland nicht mehr aus. Eine lronie
dieser Entwicklung besteht darin, dass Deutschland
wenig Einwanderung zuldsst, seitdem es sich als Ein-
wanderungsland bekennt. Gleichzeitig bestehen be-
grindete Zweifel daran, dass die Einwanderung das
Qualifikationsniveau der deutschen Bevdlkerung erhéht.

Geringe Wertschatzung ausléandischer Qualifi-
kationen in Europas Einwanderungslandern

Seitdem die Sissmuth-Kommission die Aufmerksam-
keit darauf gelenkt hat, dass ,ein weltweiter Wettbewerb
um die besten Kopfe entstanden ist, der durch die ge-
stiegene Mobilitdtsbereitschaft dieser Personen ver-
scharft wird“ (BMI 2001), haben die meisten OECD-
Lander Programme entwickelt, um wirtschaftliche Eliten
ins Land zu holen. Deutschland muss sich also in Be-
zug auf seine Attraktivitdt dem internationalen Wettbe-
werb stellen. Dabei hangt der Erfolg nicht einfach davon
ab, ein klug konzipiertes Punkte-System oder andere
Anwerbe-MalRnahmen zu entwickeln, sondern ent-
scheidend sind die Offenheit von Wirtschaft, Gesell-
schaft und Politik und vor allem die effektive Platzierung
der Einwanderinnen.

Faktoren wie das Image des Landes, die Akzeptanz
und Einschéatzung von Zeugnissen und Qualifikationen,
die kulturelle Offenheit, die Langfristperspektive und die
Einblrgerungsmaglichkeiten sind entscheidend
(Doomernik/Koslowski/Thranhardt 2009). Auch wenn es
gelange, viele der bestqualifizierten Spezialisten nach
Deutschland zu holen, wiirde dies noch nicht garantie-

ren, dass sie auch erfolgreich eingesetzt wirden.

Instruktiv dafir ist das Beispiel Kanadas, das nach
einem ausgefeilten Punktesystem auswahlt, gut qualifi-
zierte Einwanderlnnen bekommt, ein tber sehr positi-
ves internationales Renommee fur Multikulturalismus,
Offenheit und Toleranz und uber einen breiten gesell-
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schaftlichen Einwanderungskonsens verfugt, gleichwohl
aber in den letzten Jahren immer weniger Erfolg damit
hatte, die Einwanderlnnen effektiv in die Wirtschaft zu
integrieren. Es entstand wieder der sprichwértliche
Effekt, dass gut ausgebildete Spezialisten Taxi fahren
oder Teller waschen (Schmidtke 2008, 2010). Die ka-
nadische Regierung ist daraufhin bemiiht, die Anerken-
nung von Zeugnissen zu verbessern und die Anwer-
bung direkter auf die wirtschaftlichen Bedirfnisse des
Landes und seine Unternehmen abzustellen (O’Shea
2009), was das Punktesystem schrittweise aushebelt.

In Deutschland ist das Problem weit gravierender (so
schon Loeffelholz/Thranhardt 1996), Nicht-EU-Quali-
fikationen werden wenig anerkannt. Die Bundesagentur
fur Arbeit beriicksichtigt sie in ihrem groRen System
Uberhaupt nicht und auf dieser defizienten Grundlage
entstehen die problematischen Meldungen uber die
geringen Qualifikationen der Zuwandererinnen. Ein
Augsburger Team hat ein ganzes Buch Uber die man-
gelnde Anerkennung von Qualifikationen aus dem Aus-
land zusammengestellt (Englmann/Miller 2007). Be-
sonders abgeschottet sind Bereiche wie der offentliche
Dienst und die Arzteschaft.

Das fuhrt dazu, dass hochqualifizierte Mathematik-
Lehrerinnen aus Russland putzen gehen und Arztinnen
von der Bundesagentur mit offentlichen Mitteln zu Al-
tenpflegerinnen umgeschult werden, wahrend gleichzei-
tig Uber Mangel an Mathematiklehrerinnen und Arztin-
nen geklagt wird. Es findet eine enorme Verschwen-
dung von Arbeits- und Lebenspotentialen statt, mit
negativen Folgen nicht nur fir die Betroffenen, sondern
auch fur die Gesamtgesellschaft.

Diese Entwicklung muss aktiv korrigiert werden, ehe
man sich neuen Anwerbeideen zuwendet. Sonst lauft
man Gefahr, dass auch die neu Angeworbenen nicht
optimal eingesetzt werden, auerdem wird die Kunde
von den suboptimalen Chancen von Zuwanderlnnen in
Deutschland Uber Netzwerke weitergegeben und er-
reicht potenzielle Neueinwanderinnen.

Trotz aller politischen Bekenntnisse zur Integration hat
sich die strukturelle Integration der Zugewanderten in
den letzten Jahren nicht verbessert, sondern eher ver-
schlechtert. So ist der Anteil vollzeiterwerbstatiger Tur-
keistdmmiger zwischen 1999 und 2008 zuriickgegan-
gen (Schaubild 2).
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Schaubild 2: Erwerbstatigkeit tirkeistammigen Einwanderer 1999-2008 — nur NRW (Prozentwerte) Schaubild: Martina Sauer/
Dirk Halm, Erfolge und Defizite der Integration tirkeistammiger Einwanderer - Entwicklung der Lebenssituation 1999 bis 2008.

Essen: Zentrum fir Tirkeistudien 2009.

Die Ausbildungsbeteiligung von Jugendlichen mit aus-
landischer Staatsangehdrigkeit ist seit 1993 Jahr fir
Jahr niedriger geworden (Schaubild 3) - besorgniserre-
gend auch deshalb, weil ihre Studienbeteiligung eben-
falls sehr viel geringer ist als die von deutschen Staats-
angehorigen.

Schaubild 3: Ausbildungsbeteiligung von Deutschen und
Auslandern (18 bis 21 Jahre), 1993-2006 (Prozentwerte)
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40 —=— Deutsche
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Quelle: Integrationsbeauftragte, 7. Bericht der Beauftragten
der Bundesregierung fur Migration, Flichtlinge und Integra-
tion Uber die Lage der Auslanderinnen und Auslander in
Deutschland, Berlin 2007.

Die Einblrgerungsquoten Deutschlands liegen nach
wie vor weit unter denen der meisten europaischen
Nachbarlander (Thranhardt 2008) — in Schaubild 4
dargestellt am Beispiel des Vergleichs mit den Nieder-
landen. Es wird geschétzt, dass die Zahl im Jahr 2009
mit 78.000 Eingeburgerten auf einen neuen Tiefststand
gefallen ist — ein Ergebnis einer gezielten Erschwerung
der Einburgerung durch mehrere administrativ aufwen-
dige MalRnahmen. Die niedrige Zahl von Einbirgerun-
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gen ist fUr unseren Zusammenhang aus zwei Griinden
besonders problematisch: erstens zeigen Untersuchun-
gen einen positiven Zusammenhang zwischen Staats-
angehdorigkeit und Einkommenserfolg und zweitens hat
die Staatsangehdrigkeit neben ihrer rechtlichen Funkti-
on auch eine identifikatorische Komponente, bindet also
an das Gemeinwesen.

Hinzuzufiigen ist, dass der gegenwartige Integrations-
diskurs eine stark paternalistische Farbung hat und die
Migrantinnen, insbesondere diejenigen aus islamischen
Landern, haufig als zivilisierungsbeddrftig dargestellt
werden — nicht nur in Ausféllen wie denen Sarrazins.
Uben sie anspruchvolle Téatigkeiten aus, so I9st das oft
Erstaunen aus — keine gute Basis fur Bewerbungen und
Akzeptanz.

Schaubild 4: Einblrgerungsquoten Deutschland* und
Niederlande 1997-2008

e A
——

1997 1998 1999 2000 2001 2002 2003 2004 2005 2006 2007 2008

* Ohne Aussiedler. Quellen: Statistisches Bundesamt,
Centraal Bureau voor de Statistiek, eigene Berechnungen.
(pink = Niederlande; blau = Deutschland)
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Der offene europaische Raum bietet Chancen

Was ist zu tun? Die oben angesprochenen Erfahrungen
Kanadas machen skeptisch gegeniber grof3en plan-
wirtschaftlichen Ansétzen und vor allem gegenlber
Einwanderung ohne konkrete Aussicht auf einen Ar-
beitsplatz (Kolb 2008). Andererseits bietet die gegen-
wartige weltweite Wirtschaftskrise Chancen auf neues
Interesse vieler qualifizierter Menschen aus den euro-
paischen Nachbarlandern an Arbeit in Deutschland. Die
Offnung des Arbeitsmarktes fiir Polen, Balten, Tsche-
chen, Slowaken, Ungarn und Slowenen im Jahr 2011
wird blrokratische Hindernisse beseitigen. Die européi-
sche ,Blue Card*“ bietet dariiber hinaus eine Offnungs-
perspektive fiir gut ausgebildete Menschen von aulRer-
halb der EU.

Wichtig dabei sind Offenheit, eine attraktive, durch-
schaubare und effiziente Arbeits- und Sozialpolitik,
einfache und kalkulierbare Aufenthalts- und Einbirge-
rungsregelungen und ein diskriminierungsfreies Klima —
also insgesamt eine gute Ausgestaltung des Wirt-
schafts- und Gesellschaftsstandortes Deutschland®. Die
Haltung der Bundesagentur fiir Arbeit gegenuber Zu-
wanderinnen muss griindlich Uberprift werden, &ahnli-
ches gilt fur viele andere Institutionen im staatlichen
und parastaatlichen Bereich, vor allem die Kammern.
Statt der Stilllegung der Aktivitat durch Arbeitsverbote
und unnétige Einschrdnkungen braucht Deutschland
eine Freisetzung der Initiative im offenen europaischen
Raum und dariber hinaus.
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Kamuran Sezer

Exodus von Deutsch-Turken in die Turkei?

Ein geschmackloser Witz, der zu meiner Schulzeit in
den 1980er und friihen 1990er Jahren kursierte, lautete:
Was passiert, wenn eine Atombombe in der Turkei
explodiert?! Nichts! - Alle Turken sind schon in
Deutschland!” Dieser Witz ist langst tberholt. Der aktu-
elle Migrationsbericht 2008, in dem u.a. Erhebungen
des Bundesamts fiir Statistik zur Zu- und Abwanderung
in Deutschland gespiegelt werden, geben an, dass im
Jahr 2008 mehr Personen aus Deutschland ins Ausland
abgewandert als vom Ausland zugezogen sind.

Wie ist es um das Abwanderungsverhalten der Turkin-
nen in Deutschland bestellt, die in Deutschland geboren
wurden bzw. eine sehr lange Zeit in Deutschland le-
ben? Relativ aktuelle Studien Uber Deutsch-Turkinnen
belegen, dass es in dieser Bevolkerungsgruppe eine
hohe Abwanderungsbereitschaft gibt. Daher gehe ich in
diesem Artikel der Frage nach, ob die Turkei insbeson-
dere fur Deutsch-Turklnnen ein attraktives Auswande-
rungsziel geworden ist. Der Artikel beginnt mit meinen
personlichen Erfahrungen in der Tirkei als Deutscher
tirkischer Abstammung.

In der Tat war flr viele Turkei-Tlrkinnen Deutschland
ein attraktives Auswanderungsziel. Das Fehlen sozialer
Absicherungssysteme in der Tiurkei und hohe Arbeitslo-
sigkeit waren vordergriindige Motive, die Turkei in Rich-
tung Deutschland verlassen zu wollen. In Deutschland
wiederum sind durch die ab den 1960er Jahren einge-
wanderten Gastarbeiter aus der Turkei ethnische Mili-
eus entstanden, welche die Hemmschwelle die Turkei-
Turklnnen in ein fremdes Land abzuwandern senkte.
Aus Sicht der Turkei-Tlrkinnen existierten also im
fremden Deutschland durch die bereits in Deutschland
lebenden Landsleute fur sie naheliegende Anknip-
fungspunkte, um ein neues Leben beginnen zu kénnen.

Was einige Deutsche vielleicht nicht wissen, ist, dass
Deutschland-Turken in ihrem Sommerurlaub, den sie
sehr haufig in der Turkei verbrachten, mehr unfreiwillig
als freiwillig Werbung fir Deutschland als attraktives
Auswanderungsziel machten. Der wohl wichtigste Wer-
betrdger war das deutsche Auto mit dem Stern vorne
als physisches Symbol des deutschen Wohlstands, im
Gegensatz zu den tlrkischen Autos wie Tofas, die mehr
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seufzten als fuhren und den Staub der kurvigen Land-
stral’en gegen Windschutzscheiben schleuderte.

Nachdem ich einige Turkei-Urlaube damit verbracht
hatte Freunden eine ganze Reihe von Fragen zu be-
antworten, die mit ,Stimmt es, dass in Deutschland...”
begannen, bemiihte ich mich, nicht mit meinen — extra
fur den Urlaub eingekauften, nagelneuen Jeans in mei-
nen ersten Urlaubstag zu starten und meine sehnlichst
vermissten Freunde und Verwandten zu begrifZen.

Schenkt man den jingsten deutschen Abwanderungs-
statistiken und Wirtschaftsdaten der Tirkei Glauben, so
wirde ich — als ehemaliger unfreiwilliger Werbetrager
von Almanya - am Liebsten erleichtert ,Gott sei dank,
sind diese Zeiten vorbei“, herauspusten, ,in denen ich
vom Wunderland Deutschland berichten muss.“ Denn
jungsten Daten zur Folge geht es der Turkei und ihren
Einwohnern viel besser.

Tirkei auf der Uberholspur?!

Als ich 2008 nach vielen Jahren erstmals wieder in
Istanbul landete und mich von dort aus erst nach Bursa
und spater nach Kutahya durchschlug, erblickte ich mit
vor Staunen ge6ffnetem Mund eine veranderte Tirkei.
Friher fuhr ich Uber kurvige LandstraRen, die spiralfor-
mig einen Berg erklommen, um dann wieder spiralf6r-
mig denselben Berg hinunterzufahren. Nun fuhr ich auf
geraden, glatt-asphaltieren Autobahnen, die mich mehr
an Deutschland als an die Tirkei erinnerten. Der ange-
nehm-klimatisierte Inlandbus, das wohl wichtigste tber-
regionale Verkehrsmittel in der Turkei, wurde von zu-
verlassig brummenden Autos Uberholt, die mich an die
legendaren Tofas erinnerten. Aber wo war das Seufzen
und Knattern dieser niedlichen Rostlauben von damals
geblieben?

Je mehr ich ins Landesinnere eindrang, umso mehr
entdeckte ich gewohnte Bilder aus meiner Zeit als un-
freiwilliger Werbetréager von Almanya. Aber trotzdem —
auch in der Region, in der ich einst geboren wurde, hat
sich Vieles verandert. Der Hohepunkt meines dreiwd-
chigen Aufenthalts im Jahr 2008 war aber, als ein Be-
kannter aus meinem Dorf von seiner Karriere als Con-
sultant, Trainer und Coach fir ,Human Resouces’ er-
zahlte, und mit mir fachsimpelte. Nachdem er sich von
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meinen Qualifikationen Uberzeugte, vermittelte er mir
zwei Gesprache mit Human Resources Directors von
zwei tlrkischen Unternehmen, die handeringend nach
Unterstiitzung fur ihre Abteilungen im Bereich
,Organizational Development’ suchten. Sie boten mir
1.500 Neue Tirkische Lira als Einstiegsgehalt an, das
sich im zweiten Jahr verdoppeln sollte verbunden mit
der Perspektive auf eine Fuhrungsposition.

Die Sorgenfalten eines ,,eurozentrierten“
Deutschland-Tlrken

Es mag an dieser Stelle etwas Gonnerhaft klingen —
aber ich freue mich sehr fur die Turkei und ganz beson-
ders fur meine Verwandten und Freunde, dass sie an
Lebensqualitat und Perspektive gewonnen haben. Als
jemand, der sich in seinem Karrierebestreben und men-
tal auf Deutschland als Lebensmittelpunkt eingestellt
hatte, errdtete mein Kopf damals vor Neid aber auch
vor Sorgen um die eigene Lebensqualitat in Deutsch-
land. Am Bosporus, da braut sich etwas zusammen,
das nicht ohne Folgen fiir den deutschen Wirtschafts-
standort bleiben wirde...

Aus deutscher Sicht stellt sich die Frage, ob die Turkei
fur die in Deutschland lebenden Tirkinnen inzwischen
ein attraktives Auswanderungsziel geworden ist und
auch in Zukunft sein wird. Denn die deutsche Gesell-
schaft wird ab 2020 mit einem Fachkraftemangel kon-
frontiert sein, da viele Angehdrige der so genannten
Babyboom-Generation in Rente gehen werden. Die
Licke, die sie hinterlassen, wird nicht durch heutige
und nachfolgende Generationen geschlossen werden
kénnen. Humankapital ist fir Deutschland, das arm an
nattrlichen Ressourcen ist, sehr wichtig geworden.

Um die Frage, ob die Turkei ein attraktives Auswande-
rungsziel fur die Deutsch-Turkinnen geworden ist, zu
beantworten, werden die Daten aus dem Migrationsbe-
richt 2008" herangezogen und analysiert. Der Migrati-
onsbericht beschreibt sehr umfangreich das Migrati-
onsgeschehen in Deutschland und in Europa und liefert
hierzu wertvolle Statistiken. Hierbei baut er auf Erhe-
bungen u.a. des Bundesamts fiir Statistik und des Aus-
landerzentralregisters (AZR) auf, die im Bericht gespie-
gelt und diskutiert werden.

! Bundesamt fur Migration und Fluchtlinge, Migrationsbericht
http://www.bamf.de/cin_101/SharedDocs/Anlagen/DE/Migrati
on/Publikationen/Forschung/Migrationsberichte/migrationsber
icht-2008,templateld=raw,property=publicationFile.pdf/-
migrationsbericht-2008.pdf
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Deutsch-Turken méchten in die Tirkei abwan-
dern

Drei relativ junge Studien vom Marktforschungsinstitut
Liljeberg Research International Ltd. Sti., von der Stif-
tung Zentrum fur Turkeistudien und vom futureorg Insti-
tut fir angewandte Zukunfts- und Organisationsfor-
schung fuhren vor, dass in der tirkischen Community
eine durchaus hoch einzustufende Abwanderungsbe-
reitschaft in die Turkei vorhanden ist.

Tabelle 1: Ubersicht der die Ergebnisse zur Abwande-
rungsabsicht und zum Heimatbegriff von Deutsch-Tirken

[
Stlftung Zentrum | Llljeberg Research
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JA 398% oz, Htore” {24%)

NEI 518%
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o knine. 5% Dsutschland  21% Dsutsehiand  3031%
Heimatbegriff von Trka 7% Tuks 4 20
Dautsch-TOrken  inDeutschlend EokssLandse 28% EaidaLandse 315%
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Die Ubersicht zeigt auf, dass bei allen Studien die Er-
gebnisse zur Abwanderungsabsicht von in Deutschland
lebenden Turken &hnlich bis gleichgelagert ist. Da die
Differenz zwischen Ergebnissen der drei Forschungsin-
stitute gering ist, ist sie unter Beachtung einer in der
Statistik Ublichen Fehlerquote von (+/-) 5% kaum bis
gar nicht relevant. Auffallend hingegen ist, dass bei den
in NRW lebenden Deutsch-Tirkinnen eine geringe
Abwanderungsbereitschaft vorhanden ist.

Interessant hingegen sind die Heimatbegriffe. Wéhrend
die Ergebnisse der Studien vom Liljeberg Research
International und der Stiftung Zentrum fir Tirkeistudien
sich stark gleichen, wonach eher die Tirkei als Heimat
wahrgenommen wird, lasst sich unter deutsch-
turkischen Studierenden und Akademikerinnen aus der
TASD-Studie des futureorg Instituts ein positiver Hei-
matbegriff gegenuber Deutschland feststellen.

Wollen Deutsch-Turken wirklich in die Tirkei
abwandern?

Gleich vorweg muss angefiihrt werden, dass es sich bei
den Angaben im Migrationsbericht 2008 um aggregierte
Daten handelt, die kaum bis gar keine qualitativen Aus-
sagen z.B. zu den Abwanderungsgrinden zulassen.
Desweiteren kommen weitere erschwerende Faktoren
hinzu:

DOSSIER Mobility & Inclusion


http://www.bamf.de/cln_101/SharedDocs/Anlagen/DE/Migration/Publikationen/Forschung/Migrationsberichte/migrationsbericht-2008,templateId=raw,property=publicationFile.pdf/-migrationsbericht-2008.pdf
http://www.bamf.de/cln_101/SharedDocs/Anlagen/DE/Migration/Publikationen/Forschung/Migrationsberichte/migrationsbericht-2008,templateId=raw,property=publicationFile.pdf/-migrationsbericht-2008.pdf
http://www.bamf.de/cln_101/SharedDocs/Anlagen/DE/Migration/Publikationen/Forschung/Migrationsberichte/migrationsbericht-2008,templateId=raw,property=publicationFile.pdf/-migrationsbericht-2008.pdf
http://www.bamf.de/cln_101/SharedDocs/Anlagen/DE/Migration/Publikationen/Forschung/Migrationsberichte/migrationsbericht-2008,templateId=raw,property=publicationFile.pdf/-migrationsbericht-2008.pdf

— Bei den in die Turkei fortgezogenen deutschen
Staatsbirgerinnen wird nicht nach Migrationshinter-
grund unterschieden. Diese Dimension ware aller-
dings hilfreich, um einzuschatzen, wie viele deutsche
Staatsbirgerinnen mit Migrationshintergrund (bzw.
turkischer Herkunft) in die Tlrkei fortgezogen sind.

— In Bezug auf die in die Turkei fortgezogenen auslan-
dischen Personen bzw. tirkischen Staatsangehori-
gen wird im Migrationsbericht auch auf die Daten
des Auslanderzentralregisters (AZR) zuriickgegrif-
fen. Dies ist insofern problematisch, als dass im AZR
sowohl die Fortziige in die Tirkei, als auch die Ab-
wanderungen deutlich unterschatzt werden. Es er-
fasst unter Fortziige auch Sterbefalle. So wird ein in
Deutschland verstorbener tirkischer Staatsbirger in
der Statistik als fortgezogen erfasst. Ein weiterer
wichtiger Gesichtspunkt ist, dass in der AZR-Statistik
die Abwanderung von Fallen, die ihren Wohnorts-
wechsel ins Ausland nicht ordnungsgemafl melden,
nicht beriicksichtigt werden. Dazu schreibt der Mig-
rationsbericht:  ,So melden sich nicht alle
Abwanderer, die aus Deutschland fortziehen, ab.*
(Migrationsbericht 2008: 10)

Die Daten vom Migrationsbericht 2008 mussten
zumindestens Hinweise darauf geben, ob in der Ver-
gangenheit eine Abwanderung von Deutsch-Tirkinnen
in die Turkei erfolgt ist. Schlie3lich war die Tirkei 2008
hinter Polen das zweitwichtigste Auswanderungsziel:
5,3% aller Fortziige aus Deutschland erfolgten in die
Tirkei. Der Anteil von 5,3% Fortziigen Uber die deut-
schen Grenzen hinaus in die Turkei umfasst sowohl
auslandische (auch tlrkische) Staatsangehdrige als
auch deutsche Staatsbiirger.

Laut des Migrationsberichtes 2008 haben 34.843 An-
gehorige mit tirkischer Staatsburgerschaft Deutschland
verlassen (vgl. Migrationsbericht 2008: 25). Von denen
sind 34.280 turkische Staatsburgerinnen in die Turkei
fortgezogen. Diesen stehen 4.609 Personen mit deut-
scher Staatsbirgerschaft gegeniber, wobei unklar
bleibt, wie hoch der Anteil der deutschen Staatsburger
mit tlrkischer Herkunft ist. Hieraus ergibt sich eine
Summe, wonach 2008 38.889 Personen aus Deutsch-
land in die Turkei fortgezogen sind.
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Abbildung 1: Fortziige im Jahr 2008 nach den haufigsten
Ziellandern (Kreisdiagramm — Abbildung 1-5 im MB)

Abbildung 1:
Fortziige im Jahr 2008 nach den haufigsten Zielldndern

Gesamtzahl: 737.889

ardera Zistander
46,2%

Quelle: Statistisches Bundesamt

Fortzug der tiirkischen Staatsangehdrigen in
die Turkei

2002 existierte noch ein positives Wanderungssaldo
von +21.098. Seitdem ist die Nettozuwanderung aus
der Tirkei rucklaufig. 2007 zogen 25.599 tirkische
Staatsangehorige nach Deutschland. Im selben Jahr
sind aber 29.879 tirkische Staatsangehorige aus
Deutschland fortgezogen (Wanderungssaldo 2007: -
2.280). Dieser Trend setzte sich im Jahr 2008 fort. In
diesem Jahr betrug das Negativsaldo schon -8.190
tirkische Staatsangehorige (Zuziige 2008: 26.653;
Fortziige 2008: 34.843).

Abbildung 2: Fortziige von tiirkischen Staatsangehérigen in
die Turkei zwischen 1991 bis 2008, eigene Darstellung

Abblldung 2:
Fortziige In dle Tiirkel nach Gesamt, Ausldnder und deutsche Staatsbiirger
elgene Erstellung

/;_k Q’r:t—'":‘"_:\:\ .
# - e

Die Betrachtung der Fortziige aus Deutschland in Rich-
tung Turkei im Zeitverlauf I&sst, wenn auch nur bedingt,
die Aussage zu, dass immer mehr Menschen in die
Tirkei fortziehen. Denn zwischen 1992 und 2000 sind
jedes Jahr Uber 40.000 Personen in die Turkei fortge-
zogenen. In den Folgejahren flachte die ZzZahl der
Fortziige ab. Erst 2008 erreichte sie mit knapp 39.000
Fortziigen einen erneuten Hohepunkt.
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Hierbei muss allerdings bertcksichtigt werden, dass in
dieser Gruppe verschiedene Personenkreise zusam-
mengefasst sind. Uber die Gastarbeiter, die sich mitt-
lerweile haufiger im Rentenalter befinden, missen
Studierende aus der Turkei, Angehdrige der zweiten
und dritten Generation von Deutsch-Tilrklnnen aber
auch Asylbewerberinnen gezahlt werden.

In der AZR-Statistik wird ausgewiesen, dass sowohl
35,7% der tirkischen Staatsangehdrigen aus einem
unbefristeten Aufenthaltstitel heraus als auch 36,4% der
fortgezogenen tirkischen Staatsbiirgerinnen sich min-
destens 20 Jahre in Deutschland aufhielten (24,5%
mehr als 30 Jahre). Mit sehr hoher Wahrscheinlichkeit
gehdrte ein grol3er Teil der Fortgezogenen zur Gastar-
beiter- bzw. zur nachfolgenden Generation an. 36,4%
der fortgezogenen tirkischen Staatsbiirgerinnen hielten
sich weniger als vier Jahre in der Turkei auf, wobei
32,9% hielten sich zwischen vier und 20 Jahren in
Deutschland aufhielten. (vgl. Migrationsbericht 2008:
335 ff.; Tab. 3-6 und 3-8)

Abbildung 3: Fortziige von Auslandern in die Tirkei nach
Aufenthaltsstatus und -dauer

Abbildung 3:
Fortziige deutscher Staatsbiirger, eigene Erstellung
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Fortzug der deutschen Staatsburger in die
Tlrkei

Interessant sind die Zahlen der Fortziige deutscher
Staatsbirger in die Turkei. Wobei hervorgehoben wer-
den muss, dass das Merkmal ,deutsche Staatsbulrger-
schaft” nicht aussagt, ob dabei auch Personen tirki-
scher Herkunft gemeint sind, die die deutsche Staats-
blrgerschaft besitzen. Seit 1991 hat die Zahl der
Fortziige deutscher Staatsbiirgerinnen in die Tirkei
kontinuierlich zugenommen. Haben 1991 noch wenige
hundert deutsche Staatsbiirger Deutschland in Rich-
tung der Tirkei verlassen, so wurden 2008 4.609 Per-
sonen registriert.
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Die Abbildung unten weist darauf hin, dass die Zahl der
Fortziige zwischen 1991 und 2001 zwar kontinuierlich
zugenommen hat, aber seit 2002 kann ein steiler An-
stieg festgestellt werde.

Abbildung 4: Fortziige von deutschen Staatsbirgern in die
Turkei zwischen 1991 bis 2008, eigene Darstellung

Abbildung 4:
Vorjahresvergleich der Fortziige deutscher Staatsbiirger (in %),
eigene Erstellung und eigene Berechnung

12,85% 1291%

1991 1992 1993

In der Abbildung unten wiederum wurden auf der
Grundlage der Daten aus dem Migrationsbericht 2008
die Veranderungen der Fortzlige zum jeweiligen Vorjahr
berechnet, so dass das Phanomen der Fortziige von
deutschen Staatsbirgerinnen in die Turkei etwas diffe-
renzierter betrachtet werden kann. Demnach ist zwar
eine — wenn auch flache aber kontinuierliche — Zunah-
me der Fortziige in den Jahren zwischen 1991 und
2001 abgebildet. Die Grafik unten zeigt allerdings auf,
dass diese Fortziige in diesem Zeitraum sehr unbe-
standig waren.

Abbildung 5: Vorjahresvergleiche der Fortziige von deut-
schen Staatsbirgern zwischen 1991 und 2008 in Prozent,
eigene Berechnung und Darstellung

Abbildung 5:
Vergleich Fortziige und Rickkehrer d drger,
elgene Erstellung und eigene Berechnung

In den Jahren 2002 bis 2008 haben die Fortziige einer-
seits kontinuierlich und ohne nennenswerte Z&asuren
zugenommen und andererseits sich — vergleichsweise -
extrem vervielfacht. Die Turkei scheint insbesondere fur
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die deutschen Staatsangehdrigen ein attraktives Aus-
wanderungsziel geworden zu sein. Dies gilt insbeson-
dere fur die erwerbsfahige Altersgruppe zwischen 25
und 50 Jahren. 2008 haben Uber 1.500 deutsche
Staatsburger dieser Altersgruppe Deutschland zuguns-
ten der Turkei verlassen (vgl Migrationsbericht 2008:
339; Tabelle 3.10).

Der Migrationsbericht gibt auch an, wie viele deutsche
Staatsbirger in den Jahren zwischen 1991 und 2008
aus der Turkei nach Deutschland zuriickgekehrt sind. In
den Jahren 1991 bis 2002 sind mehr deutsche Staats-
blrger aus der Tirkei zurlickgekehrt, als in die entge-
gensetzte Richtung fortgezogen sind. Seit 2003 konnte
aber die Zahl der Rickkehrer die der fortgezogenen
deutschen Staatsburger nicht einholen. Der Abstand ist
sogar stark angestiegen (vgl. Tabelle 2).

Tabelle 2 Fortziige und Rickkehrer zwischen 1991 bis
2008 im Vergleich
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Fazit: Die Turkei eher als attraktives Auswan-
derungsziel fir deutsche Staatsburger

Ist die Turkei nun ein attraktives Auswanderungsziel fir
Deutsch-Turkinnen? Bei dieser Frage muss zwischen
fortgezogenen Auslanderinnen bzw. tirkischen Staats-
angehorigen und fortgezogenen deutschen Staatsbiir-
gerlnnen unterschieden werden. Die Frage muss bei
erster Gruppierung mit ,wahrscheinlich Nein“ und bei
der Zweiter mit ,sehr wahrscheinlich Ja“ beantwortet
werden — vorrausgesetzt unter den deutschen Staats-
blrgern befinden sich sehr viele mit tirkischer Herkunft.

Fortgezogene turkische Staatsangehérige: Die Daten
aus dem Migrationsbericht 2008 weisen eher darauf
hin, dass die Fortziige von tirkischen Staatsangehori-
gen in Richtung Turkei nicht zugenommen sondern
abgenommen haben. Insbesondere in den 1990er
Jahren wurden Fortziige um die 40.000 Personen pro
Jahr registriert. Diese Zahl nahm in den Jahren 2000
bis 2007 kontinuierlich ab. 2006 und 2007 erreichte sie
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ihren Tiefpunkt. (Fortziige 2006: 29.778; Fortziige
2007: 28.346).

Diese Abnahme der Fortzlige beruht wahrscheinlich
darauf, dass immer weniger Asylberwerberinnen nach
Deutschland zugezogen sind. In den 1990er Jahren
setzte Deutschland zudem eine restriktive Regelung der
Asylpolitik um, die offensichtlich Wirkung zeigte. Zwi-
schen 1991 und 1996 haben pro Jahr um die 20.000
Personen aus der Tirkei einen Antrag auf Asyl in
Deutschland gestellt. Ab 1997 ist diese Zahl rapide
gesunken. Ab 1999 betrug die Zahl der Asylantrage von
turkischen Staatsangehérigen weniger als 10.000, im
Jahr 2004 halbierte sich diese Zahl auf weniger als
5.000 und im Jahr 2008 betrug sie 1.400 Personen. Es
lasst sich daher mit Vorsicht vermuten, dass ein Teil der
Fortziige zwischen 1991 und 1996, bzw 1999 auf abge-
lehnten Asylbewerberinnen beruht.

Im Jahr 2008 erreichten die Fortzlige einen vorlaufigen
Hohepunkt, der angesichts ihrer relativ unbestandigen
Bewegung in den Vorjahren wenig dazu einladt und zur
Vorsicht mahnt, diesen Wert zu Uberschlagen. Erst in
den néchsten Jahren wird sich zeigen, ob die Fortziige
tirkischer Staatsangehdériger anhalten, wobei die Stu-
dierenden und nach Deutschland eingewanderten
Fachkrafte aus der Tirkei betrachtet werden mussen.

Des Weiteren ist es in der turkischen Community nicht
unublich, insbesondere unter jenen turkischen Staats-
angehdorigen, die sich im Ruhestand befinden, einige
Monate in der Turkei und den Rest des Jahres in
Deutschland zu verbringen. Hierbei muss berticksichtigt
werden, dass die Gastarbeiter und nachfolgende zweite
Generation Wurzeln geschlagen haben. lhre Kinder,
Enkelkinder, Verwandte, (ehemaligen) Arbeitskollegen
und Freunde leben in Deutschland. Daher werden sie
ein natirliches Interesse daran haben, ihr Gber Jahr-
zehnte aufgebautes soziales Netzwerk nicht aufzuge-
ben, sondern weiterhin zu pflegen.

In diesen Fallen kann man nicht streng von Fortzug
oder Abwanderung sprechen. Naheliegend ist die Be-
zeichnung Transmigrant. Daher kann davon ausgegan-
gen werden-— trotz aller quantitativer Unschérfe — dass
die Zahlen zum Fortzug von Auslanderinnen bzw. tirki-
schen Staatsangehérigen inshesondere der Gastarbei-
ter- und der zweiten Generation diese Gruppe der
Deutsch-Turken nur marginal betrifft. Damit ist auch die
Annahme verbunden, dass viele turkische Staatsbur-
gerlnnen ihren Wohnortswechsel in die Turkei nicht
melden.
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Vor allem jungen tirkischen Staatsbirgerinnen im
erwerbsfahigen Alter wird unterstellt, dass sie von ei-
nem solchen Schritt absehen, solange sowohl ihre
(berufliche) Existenz, als auch sicheres Einkommen
nicht gewabhrleistet sind. Es existiert also eine Dunkel-
ziffer von Deutsch-Tirklnnen, die gewissermal3en in
einer Pendelmigration leben und von amtlichen Statisti-
ken gar nicht erfasst werden.

Fortgezogene deutsche Staatsbirgerinnen: Diese
Gruppe hingegen ist fur die Analyse und die Fragestel-
lung nicht nur sehr interessant, zumal viele Unklarhei-
ten in der Statistik zu fortgezogenen Auslanderinnen
mit besonderem Blick auf das AZR wegfallen. Sie bietet
auch wertvolle Hinweise zur Beantwortung der Frage,
ob die Turkei fur die Deutsch-Tirklnnen ein attraktives
Auswanderungsziel geworden ist.

Zunachst muss hervorgehoben werden, dass die Zahl
der in die Turkei fortgezogenen deutschen Staatsange-
horigen insbesondere ab 2002 stark zugenommen hat,
sodass sie seit dem auch die Zahl der deutschen Riick-
kehrerlnnen ubertrifft. Bemerkenswert ist, dass insbe-
sondere in den Jahren 1991 und 2002 die Fortziige
sehr unbesténdig waren (vgl. Abbildung 5). Es scheint,
als wirde 2002 eine Zasur darstellen, die die Frage
aufwirft, warum in den 1990er Jahren die Fortziige
unbestéandig aber seit 2002 kontinuierlich zugenommen
haben.

Die 1990er Jahre waren durch vielfaltige innenpolitische
Krisen und Herausforderungen gekennzeichnet, eben
solche werden als Erklarung flir die unbesténdigen
Fortziige von deutschen Staatsbiirgern in die Turkei
vermutet wird. Der Kampf gegen die Terrororganisation
PKK befand sich auf einem Hohepunkt, der fast zu
einem Krieg zwischen der Tirkei und Syrien fihrte.
Zwischen 1996 und 1997 wurde Necmettin Erbakan
Ministerprasident der Tirkei. Seine — mehr oder minder
offene — politische Position, die tirkische Republik nach
islamischen Vorstellungen umzugestalten, provozierte
Konflikte mit den kemalistischen Akteuren des tlrki-
schen Staates, insbesondere mit dem Militar und der
Justiz, die sich bis heute als Wé&chter einer sékularen
Staatsordnung verstehen.
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Nicht zuletzt geriet die Tirkei 1997 in eine schwere
Wirtschaftskrise. Wuchs das Bruttoinlandsprodukt der
turkischen Volkswirtschaft in den Jahren 1995 und 1996
um knapp 7% brach sie 1997 um -7,5% ein. Mithilfe des
IWF und tiefgreifender Wirtschaftsreformen gelang es
der turkischen Wirtschaft, sich bis 2001 zu erholen und
ab 2002 spirbar zu erstarken.

Seit 2002 hingegen befindet sich die tirkische Innenpo-
litik, aber auch die tirkische Wirtschaft im Aufbruch.
Viele innenpolitische Konflikte wie der Kampf gegen die
PKK haben sich gefestigt. Zumindest ist die Schlagkraft
dieser Terrororganisation geschwacht. Gleichzeitig
bemuihte sich die Regierung in Ankara die Kurdinnen
verstarkt in die tirkische Gesellschaft zu integrieren.
Die kurdische Sprache wurde erlaubt,
kurdischsprachige Fernsehsendungen wurden gegriin-
det, Anstrengungen zur Verbesserung der Bildungssi-
tuation der Kurdinnen in Siidostanatolien wurden unter-
nommen. Hinzukommt, dass die turkische Regierung -
angetrieben vom anvisierten EU-Beitritt — demokrati-
sche Reformen einleitete.

Durch eine disziplinierte Einhaltung der Vorgaben des
Internationalen Wahrungsfonds (IWF) zur Reform der
turkischen Wirtschaft nach der Krise Ende 1990er Jah-
re, aber auch durch die Privatisierung der Staatsbetrie-
be, Verbesserung der AuRenhandelsbeziehungen und
ErschlieBung internationaler Markte fur die Unterneh-
men bis zur globalen Finanz- und Wirtschaftskrise
mochte die Turkei ein durchschnittliches Wirtschafts-
wachstum von 7% erzielen.

Die unbestandigen Fortzlige deutscher Staatsbirgerin-
nen in den 1990er Jahre und ihre kontinuierliche Zu-
nahme ab 2002 signalisiert, dass der Fortzug in die
Turkei krisenanféllig ist. Gelingt es der Turkei sich in-
nenpolitisch zu stabilisieren und die demokratische
Offnung zu forcieren, sich auRenpolitisch weiterhin zu
etablieren und damit zur Stabilitét der Region beizutra-
gen, ihre Wirtschaft intelligent aus der Finanzkrise zu
mandovrieren, dann ist die Aussage, die Turkei sei nicht
nur fur Turkinnen in Deutschland ein attraktives Aus-
wanderungsziel durchaus realistisch.

Kamuran Sezer ist Griinder des futureorg Instituts fur
angewandte Zukunfts- Trend- und Organisationsfor-
schung in Dortmund.
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Krista Sager

Potenziale nutzen! Mehr Teilhabechancen durch die Anerkennung

auslandischer Abschlisse

Internationalisierung, grenziberschreitende Mobilitat
und Migration haben dazu gefiihrt, dass hierzulande
viele Menschen leben, die Gber Qualifikationsabschlis-
se aus dem Ausland verfiigen. Allein unter den hier
lebenden Zuwanderinnen und Zuwanderern haben 2,8
Millionen Menschen einen auslandischen Abschluss,
darunter 800.000 Akademikerinnen und Akademiker.
Dennoch werden die groBen Chancen, die sich aus
dem Potenzial mitgebrachter Bildungsressourcen fir
die Wissensgesellschaft, den Arbeitsmarkt und integra-
tionspolitisch ergeben, weitgehend vertan. Ein GrolR3teil
dieses Potenzials bleibt ungenutzt, weil die Moglichkei-
ten, auslandische Abschlisse in Deutschland formal
anerkannt zu bekommen, véllig unzureichend sind.

Laut der Studie ,Brain Waste“ nehmen z.B. nur 16
Prozent aller Migrantinnen mit einem im Ausland er-
worbenen Abschluss ihren erlernten Beruf wieder auf.
Doch eben nicht nur Menschen mit Migrationshinter-
grund sind betroffen, sondern alle, die sich in Deutsch-
land um die Anerkennung ihrer im Ausland erworbenen
Bildungs- und Berufsqualifikationen bemihen. Sie
scheitern an intransparenten Verfahren, einer Vielzahl
zustandiger Stellen, Ansprechpartner und Restriktionen.
Ohne formale Anerkennung droht die Abwertung vor-
handener Qualifikationen. Viele bleiben erwerbslos oder
arbeiten deutlich unterhalb ihres vormals erreichten
Ausbildungsniveaus. Viele von ihnen missen als so
genannte ,Ungelernte” zu Niedrigldhnen und in preka-
ren Beschéftigungsverhaltnissen arbeiten.

Auswirkungen schlechter Arbeitsmarkt-
integration

Diese Verschwendung von Bildungspotenzial ist nicht
nur gegenuber den Betroffenen extrem ungerecht und
aus Grunden der Teilhabegerechtigkeit vollig inakzep-
tabel. Sie bedeutet auch einen enormen Verlust fur die
Gesellschaft. Schlechte Arbeitsmarktintegration wirkt
sich negativ auf die individuellen Entwicklungschancen
des einzelnen aus und hat zugleich negative Folgen fur
den gesellschaftlichen Innovationsprozess, Steuerein-
nahmen und die Sozialsysteme. Nicht zuletzt mit Blick
auf den demografischen Wandel, den zunehmenden
Fachkraftemangel und die wirtschaftliche Konkurrenz-
fahigkeit im internationalen Wettbewerb sind wir drin-
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gend darauf angewiesen, an die im Ausland erworbe-
nen Bildungs- und Ausbildungspotenziale anzuknipfen.
Dass die Anerkennungsmdglichkeiten grundlegend
verbessert werden, liegt zudem im Interesse vieler
Unternehmen. Schlief3lich sind sie als mégliche Arbeit-
geber oftmals gar nicht in der Lage, die im Ausland
erworbenen Abschliisse und Kompetenzen zu bewerten
und einzuschatzen.

Wie grol3 das tatséchliche AusmalRd derer ist, die auf-
grund unzureichender  Anerkennungsmdglichkeiten
dequalifiziert werden, ist unklar. Belastbare Zahlen zur
akademischen und beruflichen Anerkennungsproblema-
tik wurden bislang nicht im ausreichenden Umfang
erhoben. Aber es gibt Daten, die Riickschlisse auf die
Dimension des Problems zulassen. So ging das Bun-
desministerium fur Arbeit und Soziales im Mai 2009
davon aus, dass von den zugewanderten Erwerbstati-
gen mit ausléandischem akademischen Abschluss bei-
spielsweise mehr als die Halfte unterhalb ihres Qualifi-
kationsniveaus beschéftigt sind. Und eine Untersu-
chung des Instituts Arbeit und Qualifikation (IAQ)
kommt zu dem Ergebnis, dass jeder vierte der in der
Studie befragten ALG II-Empfanger mit Migrationshin-
tergrund Uber einen Berufs- oder Hochschulabschluss
verflgt, der im Ausland erworben, hierzulande aber
nicht anerkannt wurde.

Die unzureichenden Anerkennungsmoglichkeiten stel-
len allerdings nicht nur mit Blick auf jene Menschen, die
bereits heute bei uns leben, ein Problem dar, das drin-
gend bewadltigt werden muss. Zunehmende Internatio-
nalisierung, grenziberschreitende Mobilitdét und Zu-
wanderung werden unsere Gesellschaft zukinftig blei-
bend pragen. Somit sind immer mehr Menschen poten-
ziell betroffen, wenn sich nichts &ndert. Dazu gehdéren
Deutsche, die Teile ihrer Bildungs- und Berufsbiografie
im Ausland verbringen und nach ihrer Rickkehr nach
Deutschland eine Chance brauchen, mit ihren im Aus-
land erworbenen Qualifikationen hier etwas anfangen
zu koénnen. Dazu gehéren aber auch z.B. Menschen,
die in binationalen Partnerschaften leben. Man denke
an Menschen mit auslandischem Abschluss, die als
Ehepartner eines oder einer deutschen Staatsangeho-
rigen Zugang zum hiesigen Arbeitsmarkt suchen.
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Betroffen sind darliber hinaus beispielsweise auch
auslandische Ehepaare, die nach Deutschland ziehen,
weil einer von beiden als Hochqualifizierter berufsbe-
dingt das Angebot auf eine Fihrungsposition wahr-
nimmt. Die berufliche Zukunft des jeweiligen Partners
kann sich dann plotzlich wegen der restriktiven Aner-
kennungsbestimmungen als &ufRerst ungewiss und
schwierig darstellen.

Defizite bei der Anerkennung

Die Defizite bei der Anerkennung bestehen vor allem in
rechtlicher, verfahrenstechnischer und finanzieller Hin-
sicht, aber auch mit Blick auf das quantitative Angebot
von Beratungsmdglichkeiten,  Zertifizierungsstellen,
Brickenmalinahmen und Anpassungsqualifizierungen.
Die Chancen, dass ein im Ausland erworbener Berufs-
oder Studienabschluss bei uns anerkannt wird, hangen
von einer Reihe vielfaltiger Faktoren ab. Zentral ist z.B.
die jeweilige Rechtstellung der Betroffenen. Fir EU-
Burger/innen gilt die EU-Richtlinie 2005/36/EG Uber die
Anerkennung von Berufsqualifikationen. Spéataussied-
ler/innen wiederum haben durch das Bundesvertriebe-
nengesetz die Option, fur alle beruflichen Abschlisse
einen Antrag auf Anerkennung zu stellen. Migrantinnen
und Migranten, die weder aus EU-Staaten kommen
noch unter das Bundesvertriebenengesetz fallen, haben
demgegenuber schlechtere oder auch gar keine Aner-
kennungschancen.

Die Anerkennungsmdglichkeiten unterscheiden sich
ferner nach der Art der Qualifikation. Dies betrifft die
Frage, ob es sich um Qualifikationen im Bereich regle-
mentierter oder nicht reglementierter Berufe handelt. Zu
den reglementierten Berufen z&hlen jene ungefahr 60
Berufe in Deutschland, deren Ausiibung durch eigene
Gesetze geregelt ist. Das ist beispielsweise bei Arzten
oder Lehrern der Fall. Erschwerend fur den einzelnen
Betroffenen kommt aufRerdem hinzu, dass die Zustan-
digkeiten bei der Anerkennung stark zersplittert sind.
Zustandig fur die Durchfuhrung der Anerkennungsver-
fahren sind die Bundeslénder. Dort wiederum liegt die
Verantwortung fur die Anerkennung je nach Fall bei
unterschiedlichen Ministerien, Behdrden, Kammern und
Berufsorganisationen. So ergeben sich je nach Land
auch unterschiedliche Anerkennungsméglichkeiten und
vor allem Verwaltungspraxen, die schwer zu Uberbli-
cken sind.

Das alles fuhrt dazu, dass das deutsche Anerken-
nungswesen in seiner Gesamtheit intransparent, unge-

recht und undurchlassig ist. Viele Interessenten resig-
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nieren angesichts des institutionellen Irrgartens. Zu
viele Barrieren versperren den Weg zur erfolgreichen
Anerkennung: Informationsdefizite und allgemeiner
Intransparenz, Mangel an Beratungsmdglichkeiten,
Anlauf- und Zertifizierungsstellen und finanzieller Unter-
stiitzung. Hinzu kommt die Tatsache, dass es zu wenig
Angebote wie Briickenmaflinahmen, Anpassungsqualifi-
zierungen und berufsspezifische Sprachkurse gibt, die
Betroffenen den Weg zur Vollanerkennung ihrer Ab-
schliisse ermdglichen kénnten.

Grine fordern individuellen Rechtsanspruch
zur Prafung

Seit der Veroffentlichung des Nationalen Integrations-
plans 2007 wird politisch darum gerungen, wie die
Anerkennung auslandischer Qualifikationen verbessert
werden kann. Dass sich dennoch bis heute nichts an
den unhaltbaren Zustdnden beim Anerkennungswirr-
warr verandert hat, ist darauf zuriickzufiihren, dass man
sich bislang nicht auf einen individuellen Rechtsan-
spruch auf ein leicht zugéangliches, transparentes und
schnelles Verfahren zur Anerkennung von auslandi-
schen akademischen Abschlissen und Qualifikationen
hat einigen kdnnen. Zwar erkléarten auf dem Dresdner
Bildungsgipfel im Oktober 2008 die Bundesregierung
und die Regierungschefs der Lander, dass bei der
Anerkennung verbesserte Rechtsgrundlagen und Ver-
fahren erzielt werden sollen. Aul3er verschiedener Eck-
punktepapiere und immer neuer Ankindigungen,
herrschte jedoch eine ganze Weile Stillstand.

Um hier Druck zu machen, haben zu Beginn der neuen
Legislaturperiode Bindnis 90/Die Griinen dazu als
erste Bundestagsfraktion einen Antrag auf die Tages-
ordnung des Deutschen Bundestages gesetzt. Darin
fordern wir fur alle Personen mit im Ausland erworbe-
nen Abschliissen einen individuellen Rechtsanspruch
auf ein leicht zugangliches, transparentes und schnelles
Verfahren zur Bewertung und Anerkennung ihrer Leis-
tungen. Was sollte ein solcher individueller Rechtsan-
spruch leisten?

Der Rechtsanspruch soll allen Menschen mit im Aus-
land erworbenen Qualifikationen das Recht auf ein
Prifverfahren geben. Dabei sollen die auslandischen
Qualifikationen bewertet und unter klaren Bedingungen
formal anerkennt bzw. teilweise anerkannt werden. Die
Anerkennungskriterien, nach denen die Bewertungen
erfolgen, sollten dabei so ausgestaltet sein, dass sie
auslandisch Qualifizierten tatsachlich auch eine faire
Chance auf Anerkennung ihrer Abschlisse geben.
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Denn dass eine Ausbildung im Ausland etwas anders
als hierzulande verlaufen ist, bedeutet schlieB3lich noch
lange nicht, dass sie nicht gleichwertig und anschluss-
fahig sein kann. Im Fall von Teilanerkennungen ist es
wichtig, dass die Antragstellenden eine verbindliche
Auskunft darliber erhalten, durch welche Anpassungs-
qualifizierungen sie zu einer Vollanerkennung kommen
kénnen und auch, welche Angebote es dazu in diesem
Bereich gibt. Das Verfahren sollte innerhalb einer Frist
von sechs Monaten nach giltiger Antragstellung abge-
schlossen sein und auch vom Ausland aus eingeleitet
werden kénnen.

Wichtig ist, dass das Anerkennungswirrwarr Uberwun-
den wird. Ein zentraler Schritt in diese Richtung ist die
Einrichtung von Anlaufstellen. Sie sollen die Antragstel-
lenden beim Anerkennungsverfahren informieren und
individuell begleiten und das Anerkennungsverfahren
nach dem One-Stop-Agency-Prinzip durchfiihren.
Ebenso zentral ist, dass das Ergebnis der Anerken-
nungsprifungen bundeseinheitlich verbindlich ist und
anerkannt wird. Voraussetzung dafiir ist auch eine
bundesweite Vereinheitlichung der Anerkennungsver-
fahren und -kriterien. Grundlagen hierfir sollten die
schon jetzt beteiligten Fachleute aus Kammern, Hoch-
und Fachschulen sowie das Bundesinstitut fir Berufs-
bildung und die KMK entwickeln.

Malnahmen zur Vereinfachung und Beschleu-
nigung des Anerkennungsverfahrens

Flankierend zum Rechtsanspruch mussen eine Reihe
weiterer Malinahmen umgesetzt werden, damit der
Rechtsanspruch auch wirken kann und die Betroffenen
profitieren. Die Bildungsberatungsstruktur muss im
Zuge der Reform so ausgebaut werden, dass die An-
tragstellenden passend zur Anerkennung oder Teilan-
erkennung ihrer Qualifikationen eine berufliche oder
eine weiter qualifizierende Perspektive erhalten. Damit
das funktioniert, miissen die Angebote zur fachlichen
und sprachlichen Anpassungs- und Nachqualifizierung
guantitativ ausgebaut werden. Dies gilt sowohl fur aka-
demische als auch fur andere berufliche MaRnahmen
inklusive berufs-spezifischer Sprachschulungen.

Letztere sind von zentraler Bedeutung, um Zuwande-
rinnen und Zuwanderern den Zugang bzw. (Wie-
der)einstieg zu Berufsfeldern zu ermdglichen, in denen
sie auf dem deutschen Arbeitsmarkt Ful? fassen wollen.
Denn bei vielen sind die fachlichen Qualifikationen auf
hohem Niveau, was aber fehlt, sind ausreichend deut-
sche Fachsprachkompetenzen, um sich hierzulande im
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Beruf angemessen ausdriicken zu kénnen. Allein der
Sprachunterricht im Rahmen der Integrationskurse
reicht nicht aus, um fachsprachlichen Anforderungen im
jeweiligen Berufsfeld spater gewachsen zu sein. Wir
brauchen daher mehr berufsbezogene Sprachférderung
im Rahmen von Nachqualifizierungen und Weiterbil-
dung und als Regelinstrument der aktiven Arbeits-
marktpolitik im SGB Il und insbesondere im SGB II.

Verbessert werden missen zudem die finanziellen
Fordermoglichkeiten von Anpassungsqualifizierungen,
damit nétige MalRnahmen nicht daran scheitern, dass
die Interessenten in der Qualifizierungsphase ihren
Lebensunterhalt nicht sichern kénnen. Die personlichen
Voraussetzungen fir den Rechtsanspruch auf diese
Leistung missen weit gefasst werden. Es soll bei-
spielsweise keine Altersgrenzen und nur minimale
Anforderungen an den Aufenthaltstitel geben.

Vorangetrieben werden muss zudem die Entwicklung
des Deutschen Qualifikationsrahmens (DQR). Der DQR
steht im Zusammenhang mit dem auf europdischer
Ebene bereits erarbeiteten Europaischen Qualifikations-
rahmens (EQR) und soll dazu dienen, hiesige Qualifika-
tionen in Beziehung zu den Niveaustufen des EQR zu
setzen. Die Einfilhrung des DQR wiirde so dabei hel-
fen, dass die jeweiligen Kompetenzen in ihrer ganzen
Spannbreite von beruflichen bis akademischen Qualifi-
kationen vergleichbar gemacht und eingestuft werden
kénnen.

Die Bundesregierung hat nun angekindigt, im 2. Halb-
jahr 2010 einen Entwurf fur ein Gesetz zur
(Neu)regelung der Berufe des Bundes vorzulegen, um
so die Situation auslandisch Qualifizierter zu verbes-
sern. Sie plant, ergdnzend zu den bestehenden Rege-
lungen fir Menschen mit auslandischen Qualifikationen
einen Rechtsanspruch auf Feststellung der individuellen
Kompetenzen und Nachschulungsbedarfe einzufuhren.
Die Bundestagsfraktion Biindnis 90/Die Grunen setzt
sich daflr ein, diesen Prozess intensiv im Parlament
und dem federfihrenden Bildungs- und Forschungs-
ausschuss zu begleiten. Wir dringen darauf, im Rah-
men einer 6ffentlichen Fachanhérung Expertinnen dazu
zuhoren, wie ein Rechtsanspruch auf Anerkennung
ausgestattet sein sollte, um hier wirklich zu Verbesse-
rungen zu fuhren.

Es besteht die Gefahr, dass die Bundesregierung mit
ihrem Ansatz zu kurz springt. Mit der Expertenanhérung
wollen wir Expertise und Benchmarks gewinnen - fir
die Bewertung des zu erwartenden Referentenentwurfs
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zum Gesetzesvorhaben der Bundesregierung. Schon
jetzt stellen sich mit Blick auf die von der Regierung
vorgelegten Eckpunkte eine Reihe von offenen Fragen,
die kritisch gepruft und erértert werden missen:

Wie z.B. ist der Personenkreis genau definiert, die von
dem in Rede stehenden Rechtsanspruch profitieren
soll, fur wen soll er gelten? Wodurch will die Bundesre-
gierung die Zersplitterung der Zustandigkeiten begren-
zen? Welche Aufgaben sollen die geplanten ,Erstan-
laufstellen® haben? Wer soll zukinftig die ,Bescheide®
Uber das Ergebnis der Anerkennung ausstellen? Wie
kann Uberhaupt die Vereinfachung und Vereinheitli-
chung der Anerkennungsverfahren umgesetzt werden?

Wie kann im Fdderalismus die bundesweite Verbind-
lichkeit der Anerkennungsergebnisse erreicht werden?
Wie und in welchem Umfang will die Bundesregierung
gewahrleisten, dass tatsachlich mehr Angebote an
Ergénzungs- und Anpassungsmafnahmen geschaffen
werden? Diese und weitere Fragen werden bei der
Anhorung der Sachverstandigen und im weiteren Ver-
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fahren die entscheidende Rolle spielen. Dann wird sich
zeigen, wie entschlossen die Regierung tatséchlich ist,
bei der Anerkennung ausléndischer Abschliisse wirkli-
che Verbesserungen ziigig zu erzielen.
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Il Realities & Perspectives

The realities that migrants are exposed to in receiving
countries vary widely. But discrimination of one sort or
another is an experience they all are confronted with.
Often discrimination is a structural problem. Therefore,
the different aspects fuelling discrimination especially
against female, unqualified, and illegal migrants must
be understood comprehensively in order for them to be
efficiently countered.

— Jane Hardy examines the special relationship be-
tween Poland and the UK. She sees migration as a
‘revolving door’, a relationship of extensive traffic be-
tween East and West, highlighting that ‘deskilling’
and ‘gatekeeping’ negatively affect large numbers of
Polish migrants.

— Research on female labour migrants has been gen-
erally neglected in the discourse of global labour mi-
gration. Eleonore Kofman and Parvati Raghuram
refute the assumption that female migrants are un-
employed because they do not have skills, tracing
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misconceptions of gender discrimination in employ-
ment against migrant women.

Agnieszka Fihel analyses the trajectories of Polish
migration to Western Europe finding that host coun-
tries determine their share of migrants with their im-
migration policy regulations. Also, reversed migration
due to the global financial crisis depends on the eco-
nomic situation of the host country.

Wadim Strielkowski acknowledges many different
reasons why Eastern Europeans migrate to Western
Europe, prioritising psychological factors and fair fi-
nancial reward, so called pull factors, as the most
significant aspects.

Since special skills and family reunions are increas-
ingly the only legal way to enter Europe, people find
themselves pushed to search for other ways. The
journalist Antonio Cruz portrays three real life ex-
amples of illegal migrants and their experiences liv-
ing in Belgium.
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Jane Hardy

‘Brain Drain’, ‘Brain Gain’ or ‘Brain Waste’: East-West Migration after

Enlargement

The 2004 enlargement of the European Union put in
place the conditions for one of the largest movements
of labour in post-war Europe. An indication of the scale
of this migration is that in December 2003 40,000 pas-
sengers flew between British airports and Warsaw and
Krakow in Poland. By December 2007, it was possible
to fly from 22 UK airports to ten Polish cities and pas-
senger numbers were almost 385,000. The origins and
destinations of migrants, however, have been differen-
tial between countries. While the response of some
countries in the ‘old’ Europe was to put transitional
arrangements in place which limited access to their
labour markets, the propensity for emigration from
countries in the ‘new’ Europe has varied considerably.

The focus of this article is to examine the impacts and
implications of migration from Poland as the largest
sender country, and the UK as the largest receiver
country with particular reference to highly skilled work-
ers'. Fears from sender countries that better opportuni-
ties and higher salaries in receiver countries would
bring about an exodus of highly skilled and qualified
people have seen parallel, and somewhat paradoxical,
claims from receiver countries that migrant workers are
vital for filling low skilled labour shortages. From the
perspective of the EU as a whole there are important
implications. First, there are issues to do with equal
access to employment in general and the mobility of
highly skilled labour, in particular. Second, there is the
wider issue of ‘brain waste’ in the form of highly quali-
fied and skilled workers working below their potential.
This is particularly salient in the context of the espoused
EU aspiration towards a knowledge based economy
and the Lisbon Agenda.

The paper begins by looking at the main trends, fea-
tures and drivers of migration European Union East-
West migration. This is followed by a discussion of the
nature of employment undertaken by migrant workers in
relation to skills and qualifications. The following sec-
tions compare the impacts of migration in sender and
receiver countries in terms of ‘brain drain’ and ‘brain

-

The A8 countries include; the Czech Republic, Poland, Hun-
gary, Slovakia, Slovenia, Lithuania, Latvia and Estonia.
These are the post-communist countries which joined the EU
in May 2004. This has now expanded as Romania and Bul-
garia joined in January 2006 referred to as A2 countries.
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gain’. The next section explores barriers to the em-
ployment of highly skilled workers from Central and
Eastern Europe in the UK. Finally the paper discusses
future prospects in the context of recession.

Main Features and Trends

Size and measurement

Recent estimates by Poland’s Central Statistical Office
(CSO) put the number of Poles who have migrated for
work at 2.21 million in 2008 with 650,000 being in the
UK (Fihel et al, 2009). A report by Pollard et al (2008),
however, suggests a higher figure estimating that the
current population of A8 and A2? national residents in
the UK is 665,000. This is an increase of around
550,000 since early 2004. However, it is widely ac-
cepted that these figures are hard to gauge accurately
as they tend to measure stocks rather than flows.

Destination

Table 1: Destinations of A8 migrant workers

Destination May End of | End of | End
2004 2004 2006 2007
Total 786 1000 1950 2270
European 451 750 1550 1860
Union
Austria 11 15 34 39
Belgium 14 13 28 31
France 21 30 49 55
Germany 294 385 450 490
Ireland 2 15 120 200
Italy 39 59 85 87
Netherlands 10 23 55 98
Spain 14 26 44 80
Sweden 6 11 25 27
UK 24 150 580 690

Source: Fihel et al, (2009: 14)

2 The information is drawn from both primary and secondary
sources. Two state-of-the-art sources are to be particularly
recommended; Fihel et al, 2009 and Currie, 2008. Other in-
formation is drawn from in-depth interviews undertaken with
highly skilled workers from A8 countries (4 Polish and 1 Slo-
vakian). Some of the data was drawn from interviews con-
ducted in Wroclaw in 2008.
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Table 1 clearly shows that the major destinations for A8
migrant workers are the UK, Germany and lIreland in
that order.

Motivation

The vast majority of Poles come for economic reasons,
but leave because they miss home or want to be with
family and friends in Poland. However, this migration is
not purely an economic phenomenon, other reasons for
migration include learning English, starting a business
or living in a more socially liberal society.

Composition

Three quarters of A8 and A2 residents are 16 to 39 and
the majority of these, (approximately 52 per cent) are in
the 20-30 age group. About 40 per cent are female

Geographical distribution

The distribution of post-enlargement migrants around
the UK differs from that of other migrant groups. A8/A2
nationals of working age have gone to parts of the
country that have not previously attracted immigrants.
This is evident in regional or district reports that have
been commissioned and produced on A8 migration
from all parts of the UK.

Circular migration

Rather than the move and settle pattern of previous
migrations, the post-2004 migration is much more circu-
latory. Migrants may return home for short periods of
time and accommodation and even employment may
be shared at times.

Drivers

The drivers of post-accession migration have been
interrelated economic factors and political and institu-
tional responses.

Table 2: GDP per capita and unemployment for selected
countries, 2004 (Source: Eurostat)

GDP per capita Unemployment
Country .

EU 27 = 100 (% of working pop.)
Slovakia 57.2 18.2
Czech Rep. 75.3 8.3
Hungary 63.3 6.1
Poland 50.7 19.0
Ireland 141.8 4.6
Latvia 45.8 10.4
Lithuania 50.5 11.4
UK 122.0 4.7
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Table 2 gives some economic indicators of the main
sender and receiver countries on the eve of accession.
Polish GDP per capita was significantly lower than that
of economies which it is often compared to. Such as
Hungary and the Czech Republic and Poland is much
closer to Latvia and Lithuania. Further, the unemploy-
ment rate for Poland in the same year was not only the
highest of the countries selected for comparison, but
the highest for the whole of the EU (Eurostat).

Economic motivations are reflected in spatial patterns of
emigration from Poland, where 67 per cent of post-
accession migration is from rural areas and small towns
and mainly from Southern and Eastern Poland (Fihel et
al, 2009). Further, unemployment was disproportion-
ately high among young people. Pawel gave an illustra-
tion of difficulties that young people who are job-hunting
face. He was invited to a hotel to have an interview to
work for Ryanair and found two hundred others, who
almost without exception had Undergraduate or Mas-
ters degrees.

The UK and Ireland, on the other hand, have been
deemed to be among the most successful economies in
Europe with high rates of growth (until the crisis and
onset of recession). Ireland has been the beneficiary of
significant EU structural funding and the recipient of
large amounts of investment by global IT companies.
The UK’s economic success, until the end of 2008 at
least, was attributed to the financial services sector, and
in particular to the role played by the City in global fi-
nance. High income lifestyles of a layer of professionals
in the workforce has stimulated an increased demand
for low wage service sector jobs in hotels, restaurants
and gyms and sometimes as domestic labour in the
core European cities such as London and Dublin.

Uneven economic development, however, has an even
more complex dimension that extends beyond the
European Union. Rather than seeing migration as bilat-
eral, the relationship between Poland and the UK
should be viewed as one (important) link in a chain of
migration. Workers from post-communist countries,
bordering on the EU, such as Belarus and Ukraine have
sought jobs in Latvia and Poland.

Jobs and skills: Brain Waste?

The overall picture is one where highly qualified and
skilled A8 migrants working in the UK are not working in
occupations that are commensurate with their skills and
level of education (Anderson, 2006; Currie, 2008). Ta-
ble 3 shows that the top ten sectors in which migrants
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work are low skilled and low paid. For example, Currie
estimates that 72 per cent of A8 migrants are in low
skilled jobs where they earn between £4.50 and £5.99
an hour. The top category of ‘Administration, business
and management’ is somewhat misleading and this
reflects high numbers of migrants working for employ-
ment agencies where they could be deployed in any of
the other sectors listed.

Table 3: Sectoral profile of A8 registered workers: Top ten

occupations
) Number of workers
Sector registered .
registered

Administration, business
& management 317,540
Hospitality & catering 151,945
Agriculture 80,310
Manufacturing 58,810
Food/fish/meat proces-

. 39,145
sing
Health & medical 34,915
Retail 35,230
Construction & land 33,105
Transport 21,425
Entertainment & leisure 12,200

Source: Border and Immigration Agency (2008)

This pattern is reproduced within sectors that offer
some highly skilled work. Between 2004 and 2007 out
of 715,000 registrations in the health service; 215 were
registered as hospital consultants, 700 as hospital doc-
tors, 310 as dental practitioners and 19,025 as care
assistants (Home and Border Immigration Agency: 32-
38 quoted in Currie, 2008: 69).

Apart from the ‘brain waste’ in employing people in jobs
where they cannot use their skills, education and train-
ing, brain waste has also a deleterious effect on indi-
viduals as evidenced by the following two quotes.

Slovak former male au pair:

| am more and more nervous because of the fact
that | am not able to get a job according to my
education and skills and 1 still work manually
which brings me down pretty much. Every day
my mind is occupied by money! What is the fast-
est way to earn? | have no problem with manual
work, but | would like to use my brains and skills
to earn money. (Anderson et al, 2006: 36)
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A Polish female hospitality worker:
It is a big physical effort, which definitely is not
proportional to the payment. And in general this
job is very dulling on a long term basis - burning
one out intellectually | would say. (ibid.: 36)

Deskilling is often a gendered aspect. Although female
migrants are often more qualified than their male coun-
terparts (Kofman 2000: 54 quoted in Currie, 2008), the
increased tendency for women to be deskilled is exac-
erbated by the global shift towards a service economy.
Women are often on the lowest level of the employment
hierarchy and domestic work poses some specific is-
sues. In this sphere deskilling is especially negative,
exploitative and sometimes even dangerous because it
takes place in the informal sphere where there is a lack
of protection and lacking the enforcement of employ-
ment rights. Further, a much larger proportion of women
than men have had more than one job (Anderson et al,
2006) suggesting that they are juggling several part-
time jobs at the same time.

Impacts on receiver countries: Brain Gain?

Differing views on the impact of A8 migration on the UK
labour market were evident in two reports by the UK
government: One citing the support of the Institute of
Directors and British Chambers of Commerce, a Home
Office report arguing against the link between immigra-
tion to depressing wages or causing unemployment
(Home Office Report, 2007); the government and em-
ployers organisations stating that immigration creates
significant economic benefits for the UK.

In a major speech on immigration in December 2007,
the then Home Secretary, Jacqui Smith, spoke of ‘purity
of the macroeconomic case for migration’ (House of
Lords Report, 2008: 22) Making a similar point, the then
Immigration Minister, Liam Byrne, said that: there are
obviously enormous benefits of immigration...There is a
big positive impact on the economy which is worth £6
billion (ibid). Their arguments have been based on the
analysis of economists such as Danny Blanchflower,
who in a speech to the Bank of England concluded that:

The empirical literature from around the world
suggests little or no evidence that immigrants
have had a major impact on native labour mar-
kets outcomes such as wages and unemploy-
ment. Recent work by a number of other authors
for the UK is also consistent with this view
(Blanchflower et al, 2007)
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The other, a House of Lords report (2008), takes a
much more sceptical view, unconvinced that the eco-
nomic impacts justify the additional costs associated
with these new arrivals. Further, drawing on a study by
Dustman et al (2007) it argues that immigration has a
positive effect on the wages of higher paid workers, but
lowers the wages for those in lower paid jobs. Against
this negative view the Pollard et al (2009) point to the
84 per cent employment rate among post-enlargement
migrants, which is 9 percentage points higher than the
UK born average and the fact that A8 and A2 nationals
work on average four hours longer per week than UK-
born workers.

Therefore evidence on the impact of migrant workers on
the UK labour market has been contradictory. While the
UK government reports few adverse changes in levels
of indigenous employment and wages due to A8 migra-
tion. The House of Lords report (2008) suggests that
wage competition was evident among low skilled work-
ers. Workplace studies show much more evidence of
downward pressure on wages and working conditions.
Reports have documented the way in which conditions
of service have deteriorated as indigenous workers
have been replaced by cheaper A8 workers in food pro-
cessing plants in the Northern and Eastern regions of
the UK (Fitzgerald, 2007). In contrast to a Home Office
Report (2007: 18), which suggested that there had been
wage growth in construction, the evidence from a TUC
regional project suggested this was not the experience
of migrant workers in this sector (Fitzgerald, 2006).

A report by Anderson et al (2006) suggests that em-
ployers were enthusiastic about being able to employ
A8 workers and perceived the advantages of having
highly skilled workers in low skilled jobs. One farmer
said:

They pick things up very quickly, because they
are already university students (ibid: 72)

Beyond the general recruitment of labour to fill low
skilled gaps in the economy there has been more stra-
tegic and targeted recruitment in other shortage areas
of the labour market. One interviewee reported how a
company recruiting bus drivers hired a hotel room in
Warsaw and persuaded twenty bus drivers and one
mechanic from the same garage to come and work in
the UK. In the health sector dentists were recruited to fill
long-standing vacancies for NHS dentists in parts of the
UK. The then Immigration Minister said ‘This is a good
example of accession state nationals providing scarce
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skills to the UK’ (Medical News Today, 2005). A number
of specialist agencies have been established to recruit
doctors from A8 countries to work the out-of-hours
evening and weekend shifts that British GPs (General
Practitioners) do not want to work (McLaughlin, 2005;
Wright, 2008).

Impacts on sender countries: Brain Drain?

The labour market effects of post-accession migration
in Poland were a decline in unemployment in the short
run (the export of unemployment) and a rise in vacan-
cies and upward pressure on wages in the medium
term. From 2007 average salaries increased by 9 per
cent, and in shortage areas the upward drift was
greater, for example 15.7 per cent in construction (Fihel
et al, 2009). The labour market effects differed by sec-
tor and by region and migration was perceived as a
main contributor to changes from a ‘shortage of jobs’ to
a ‘shortage of workers’.

While a state-of-the-art report by Fihel et al (2009) does
not point to a ‘brain drain’, there is anecdotal evidence
of tight labour markets in some major cities. In Wroclaw,
for example, labour shortages at the LG electronics fac-
tory, meant that the management had to recruit workers
from a distance of 70 kilometres, while the City Council
ran a campaign of trying to get migrants to return.

Although not supported by research there are strong
perceptions of the impacts of migration from some
sections of the population. It was suggested that while
Polish taxes and resources had paid for the skills de-
velopment and the education of young people, receiver
countries benefited from their enhanced human capital.

One theme focused on concern for and anger at the
exploitation of Polish migrant workers in other EU coun-
tries. This was echoed repeatedly by trade union inter-
viewees, who complained that Poland was treated like a
developing country and as a source of cheap labour.
There was resentment at the poor treatment of Polish
migrant workers in the UK where there was widespread
evidence that many A10 migrant workers, although now
working legally, were subject to exploitative practices in
the workplace.

On a personal note | am fed up with hearing the
stories of Poles being abused as guest workers.
Just being the cheapest labour and being humi-
liated in so many cases (Officer from Solidarity’s
International Office, Gdansk).

51



In Poland labour market shortages have attracted legal
and illegal migrants from outside the EU to fill labour
shortages, particularly in sectors such as construction.
The recruitment of North Korean and Indian workers to
fill these labour shortages in Poland presents a chal-
lenge to a country, which until recently has had very
little inward migration (Solidarity, 2008). North Korean
workers (under the surveillance of a representative of
the North Korean government) have been employed in
agriculture and the Gdansk shipyards to fill labour
shortages (Zaryn, 2006; Bricker, 2006; Demick, 2006;
Chrzan & Kowalski, 2006).

However, post-accession migration has some positive
labour market effects. One feature is that it is a ‘revolv-
ing door’ with extensive traffic between East and West
Europe. For many young people it is temporary and
aimed at gaining experience and earning money. Currie
(2008) quotes Williams and Balaz (2004):

Migrant workers acquire financial capital, human
capital, social capital and cultural capital from
working abroad, but these have different values
in the spheres of destination and origin.

Further, Currie reports from her interviews that returning
migrants who had worked in low skilled jobs in the UK
were able to gain employment in highly skilled jobs
when they returned home. Therefore language profi-
ciency and a wider cultural perspective were valued and
the effects on the Polish economy in terms of human
capital could be viewed as a flow of deferred benefits.

Barriers to highly skilled/qualified work in the
UK

This section identifies and explores some of the barriers
to highly skilled workers from A8 and A2 economies
securing highly skilled work appropriate to their educa-
tion and qualifications.

Language

Language proficiency may be viewed as a barrier to
more skilled employment. In some cases this was an
actual lack of language skills, but in other cases it was
more to do with a lack of confidence on the part of the
migrant worker, who would take low skilled work in
order to develop their language proficiency. However,
there were many migrant workers with exemplary lan-
guage skills who were still unable to find work commen-
surate to their qualifications.
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Overt discrimination by employers

Although Currie (2008) claims that there is ‘deeply
embedded discrimination against foreign labour’ there is
no systematic research that confirms or rejects the
notion that employers have overtly discriminated
against A8 workers who apply for skilled work.

In my view the following four factors are the most more
salient for understanding the ‘exclusion’ or dispropor-
tionate under-representation of A8 in highly skilled/
qualified employment:

Pressure to find work quickly

A8 workers are only legally resident when in work and
registered on the Workers’ Registration Scheme. Fur-
ther, an inability to access welfare benefits at the same
time as incurring living costs put pressure on migrant
workers to find work quickly. Employment is more likely
to be found that is unskilled and where there are low
barriers to entry.

Extensive formalised recruitment procedures

Recruitment into highly skilled work, particularly in the
business sector, is subject to formalised, detailed and
extensive human resource procedures. It is not un-
common for the selection process to have four stages
of interviews and tests. Employment in low skilled sec-
tors and working longer hours, means that there are
barriers in applying for jobs and attending interviews.

Securing recognition of qualifications

There are problems in getting the qualifications of mi-
grant workers recognised. Currie (2008) points out that
‘professional bodies which regulate professions in
member states exercise a considerable degree of con-
trol over the process’ which she refers to as profes-
sional ‘gatekeeping’. She provides an interesting and
detailed discussion of the institutional and legal prob-
lems involved in the mutual recognition of qualifications.
Therefore she concludes that there is ineffective en-
forcement of mutual recognition at the level of the
European Union.

‘Who you know’: the importance of networks

The importance of networks and cultural and social
capital are important considerations in accessing work
and highly skilled work in particular. A CV with relevant
experience may be crucial to entering some forms of
employment (for example, film and media). Relevant
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experience might be gained either through an internship
or simply working for nothing. Securing an internship or
work experience often requires financial support (from
parents) and contacts in those industries which have
less open recruitment procedures. Even where there
are transparent recruitment procedures it may be diffi-
cult to get the necessary experience to be considered a
candidate for some employment.

Katya had a PhD and applied for numerous jobs in
academia and NGOs without success. To be consid-
ered for a post in a business school in the higher edu-
cation sector it was necessary to have some teaching
experience. However, it was not possible to get teach-
ing experience without a full-time or part-time teaching
job. Eventually through contacts she had made on a
research project she was able to get teaching experi-
ence as a Visiting Lecturer and extend her experience.

Therefore networks are important as they open up
opportunities for some sections of indigenous workers,
while restricting them for other sections of indigenous
workers and migrant workers. It is interesting to note
that some migrant workers have managed to gain
skilled employment either through migrant communities
(working on a Polish newspaper) or working with mi-
grant communities (as translators or trade union organ-
isers).

Future patterns and the impact of recession

In 2008 the UK press was full of stories about a mass
exodus of Polish migrants (Morris, 2008). Further, Pol-
lard et al (2008) question assumptions that those who
have arrived are still here, that more will come and that
many will stay permanently. They suggest that new
arrivals will start to fall consistently, and the total stock
remaining will constantly fall as migrants return home or
go elsewhere. They estimate that out of the estimated 1
million A8 migrant workers who arrived between 2004
to 2008, around half of this figure have gone home. The
Polish statistics indicate a much smaller rate of return,
with only 40,000 Poles returning in 2008. Iglicka argues
that recessions do influence the flow of outward migra-
tion, but do not stimulate return migration.

Fihel et al (2009) conclude that it is important ‘not to
overestimate the role of world economic trends for
future outflows and return migration to Poland’ as it
depends on ‘a complex set of factors which remain
unclear for both participants as well as observers of
migratory phenomena’ (2009:22). This finding was in
line with global trends that outward flows of migration
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had slowed down, but that there was no mass return
‘home’ (Awad, 2009).

In 2008 the Polish Statistical Office conducted a Labour
Force Survey based on a study of the inflow and out-
flow of foreigners and return migrants (CSO 2008).
These figures showed the number of returning migrants
as being 60,000 in 2005 and then 213,000 in 2007.
However, this was not attributed to the economic crisis
and recession, but determined by the initial plans made
by the migrants themselves. 38 per cent of migrants
said that they had not planned to stay any longer and
only 2 per cent gave favourable changes in the eco-
nomic situation in Poland as a factor. Therefore it was
argued that links between the economic crisis and mi-
gration from Poland are ambiguous.

Conclusion

As more European Union countries fully open their
labour markets, cross border migration and labour mo-
bility will remain an issue. A wide range of complex
economic and institutional factors will determine future
patterns. As long as economic inequality remains
among countries there will be a motive for unskilled,
skilled and highly skilled workers to seek better oppor-
tunities and salaries outside their home countries.

Clearly the trend of workers from the ‘new’ Europe filling
low skilled jobs in the ‘old’ Europe does not fulfil the
aspirations of individuals and is a waste of talent in the
context of the wider European Union. While there is
currently no substantial evidence to support the idea
that there has been a ‘brain drain’ from Poland and
other Central and Eastern European economies, mass
outward migration does have wider economic, political
and social ramifications.

The reduction of economic inequalities among member
states and their regions is a long term project. However,
two more immediate tasks may improve labour market
mobility. First, an investigation of how mutual systems
of recognising qualifications might operate more effec-
tively could improve access to some professions for
migrant workers. Second, it would be useful to conduct
research into the existence of wider, formal and infor-
mal barriers to gaining entry to highly skilled employ-
ment in ‘old’ Europe.
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Eleonore Kofman / Parvati Raghuram

Skilled female migrants in the discourse of labour migration in Europe

Though migrant women’s educational levels are only
slightly lower than men, they form both a minority of
female migrants and of skilled, and especially highly
skilled, migrants. At the same time, they have been
relatively under-studied. Academic research and media
stories of migrant women’s employment usually focus
on migrant women who enter the lesser skilled sectors
of the labour market, such as sex work, domestic work,
and more recently care-work, and ignore the many
other sectors of the labour market where women are
also present, including the more skilled sectors.

In contrast, much of the literature on skilled migration
pays attention to the contribution of skilled migrants to
the knowledge economy, and in particular the science,
information technology, financial and managerial sec-
tors which are seen to be the driving forces behind
global wealth creation. These occupations are the most
valued in monetary terms and are consequently also
designated as highly skilled, rather than just skilled, and
are therefore increasingly privileged in immigration
policies in European states, such as Germany, Nether-
lands and the UK. Skilled female migrants tend to be
concentrated in female dominated occupations, such as
education, health and social work, which are regulated
by professional bodies and states and often classified
as skilled rather than highly skilled.

In this paper, we first examine the presence of women
in skilled and highly migration flows. Second, we con-
sider some of the major reasons why female skilled
migrants have hitherto received little attention in the
academic migration literature and by policy makers.
Third, we discuss two of the key issues affecting skilled
migrant women: the ways in which immigration regula-
tions shape gendered migratory flows and in particular
restrict the proportion of women amongst the skilled,
and the high levels of deskilling of migrant women with
tertiary qualifications.

Skilled Female Migrants

Until recently data has not been sufficiently disaggre-
gated to demonstrate the significance of skilled female
migrants. The OECD has begun to address the issue of
data deficiency in relation to skilled migrants and labour
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markets (SOPEMI 2007) and the gender brain drain
(Dumont et al. 2007).

The data suggest that migration has become more
feminised, including the highly skilled (defined as those
possessing a tertiary degree), which has become more
or less gender-balanced. The share of women immi-
grants holding a tertiary degree in OECD countries is
only three percentage points below that of men. More-
over, many highly skilled women enter as the spouses
of principal applicants, as is the case in Canada.

In European countries, there are relatively high rates of
female skilled migrants amongst the foreign-born (UK,
Ireland, Hungary). At the other extreme, due to high
levels of deskiling migrant women in most Southern
European countries are concentrated in less skilled
sectors and there are markedly lower proportions of
migrant women in skilled occupations.

Table 1: Percentage of women in highly skilled occupa-
tions by origin, 15-64 in selected European countries, 2004

Native-born Foreign-born | Foreign-

born non-
OECD

Austria 38.2 25.3 1

France 377 30.5 3

Germanv 46.0 30.5 .

Greece 36.6 135 6

Hunaary 40.8 42.7 4

Ireland 40.0 47.9 -

Italv 439 29.2 2

Spain 36.2 21.6 1

Sweden 45.4 38.3 2

Switzerland [44.1 38.0 2

United King- [36.2 437 3

“-“indicates that figure is not significant

“ »

..” no explanation
SOURCE: Table 1.15. SOPEMI 2006.

Since the late 1990s, reduced investment in states like
Australia, Canada and the UK in doctor, nurse and
teacher training led to significant shortages in the edu-
cation, heath and social work sectors which cannot be
met locally, forcing these and other states to recruit
labour abroad. Women's employment in these sectors
has therefore significantly contributed to altering the
gender balance in skilled migration. Some of these
sectors, such as nursing employ large proportions of
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women. For example, over 90% of migrants in this
sector are women and in many countries this consti-
tutes the largest single health profession. They are also
increasingly present in flows that were previously pre-
dominantly male, such as with doctors, but have be-
come more gender balanced in recent years. In some
countries such as the UK, the use of migrant labour has
fallen sharply as the number of nationally trained health
staff has increased together with financial cuts in the
public health sector.

Women also form a small but significant minority
amongst migrant Information and Communication
Technology (ICT) professionals entering any of the
major countries of immigration in any year. However,
the small proportions of women must be set within the
context of large total numbers (and in most countries
until recently, rapidly rising) entering through this cate-
gory (Raghuram, 2004, 2008).

Explanations for the Lack of Interest in Skilled
Migrant Women

Despite the importance of skill-selectivity in global mi-
gration regimes, there has been little interest until re-
cently in the gendered composition or the dispropor-
tionately high deskilling that female migrants face (Kof-
man 2000; Raghuram 2008; but see Dumont et al.
2007; Rubin et al. ch. 2009). In European states, gen-
dered data on skilled sectors exists but where published
often receives scant commentary, as in the studies of
highly skilled migrants and health professionals (Euro-
pean Migration Network 2007a, b).

We argue that there are three major reasons for this
continuing neglect. The first is that the literature on
female migration has increasingly come to focus on
their role in the domestic and caring sector where the
growth of labour in the household and in residential
homes has occurred across all types of European wel-
fare regimes. And through the global chains of care,
which Hoschschild (2000: 131) defined “as a series of
personal links between people across the globe based
on the paid or unpaid work of caring” (p. 131), migrant
women from the South provide necessary physical and
emotional labour in homes in the global North. It thus
allocates women low positions in supporting roles for
the provision of welfare.

Secondly, the economic benefits of migration are often
only analysed in the context of male-dominated occupa-

tions in knowledge-based industries such as finance,
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science and technology. They are seen as the driving
force of globalization, productivity and wealth creation,
and are therefore promoted by the EU and states (Kof-
man 2007). In particular, ICT, a male-dominated sector,
epitomises the mobile worker at the forefront of the new
knowledge economy (Caviedes 2009) and the driving
force across Europe for a partial breach of closed la-
bour markets. Thus the association between female
migration and skills is rarely made.

The third reason is the unwarranted assumption that
migrant women not employed in skilled sectors do not
possess skills (Dumont et al. 2007). This particularly
applies to spouses who enter as dependants in family
migration programmes. Their presence is not analyti-
cally linked to the world of production or to skills but
related to social, welfare and integration issues. The
lack of interest in women'’s skills also applies to those
who undertake employment in less skilled sectors. The
evidence on educational qualifications of spouses in
settler countries demonstrates otherwise (CIC 2006) as
does the very high levels of deskilling of migrant women
in EU countries (Dumont and Liebig 2005; Rubin et al.
2009) which we address in the subsequent section.

Some Key Issues

The issues that face skilled women in the labour market
are complex. Gender shapes the migration process in
many different ways. In countries of origin gender dis-
crimination in access to education can mean that fewer
women than men have the ability to acquire the skills
that are necessary to migrate. On the other hand, gen-
der discriminatory employment practices in origin coun-
tries can encourage some women to migrate. In this
section we focus on two specific issues that skilled
migrant women face: the impact of immigration regula-
tions on entry, and the extent to which skilled migrant
women are actually able to use their skills in their labour
market after entry into the destination country.

Immigration Regulation Frameworks

Immigration regulations have considerable influence on
skilled women'’s ability to migrate. Since the late 1990s
the classic states of immigration (Australia, Canada,
USA) and the UK began to position themselves in the
global competition for skilled labour, altering their immi-
gration regulations to facilitate the entry of skilled mi-
grants. However, the particular criteria adopted for filte-
ring in skilled people have varied across different coun-
tries and have influenced migrant women differently.
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In Northern Europe, the opening up to skilled labour has
been far more limited than in settler societies and has
used a mix of criteria for selecting skilled people. In
particular, salary levels in the country of origin (UK) and
in the country of destination (Germany, Ireland, Nether-
lands) are important or even dominant criteria. In the
UK, the substantial number of points given to post-
graduate qualifications is another important criterion
determining the entry of highly skilled migrants in the
Points Based System (Kofman et al. 2009).

Given that women are globally confronted by a gender
pay gap, that is equally applicable to skilled women, the
emphasis on salary levels, compared to a more broadly
based points system in which education and other hu-
man capital elements are considered, may particularly
work against skiled women. The EU Blue Card,
adopted on 25 May 2009 (EU Council Directive 2009/
50/EC) (EuroActiv 2009) unfortunately relies largely on
earnings above the average income levels as an indica-
tor of skills and of the value of a migrant to the economy
and society.

The recession has also led to a clearer demarcation
between the highly skilled, better remunerated and
largely male sectors, and the ordinarily skilled, often
feminised and more poorly remunerated sectors, who
are brought in to fill identified labour shortages. They
are increasingly seen as in competition with national
labour and thus requiring labour permits restricted to an
employer and close monitoring (Tannock 2009).

The only country that has begun to recognize the inher-
ent gender-selectivity involved in skilled migration pro-
grammes is Canada. Gender-sensitive labour migration
policies have been defined as ‘policies recognizing that
both men and women migrate for economic reasons
and better employment opportunities, and that the mi-
gration experience of men and women may differ sig-
nificantly’.

These policies also recognize that female migrant
workers may experience more disadvantages and dis-
crimination at all stages of the migration process due to
employment categories/sectors offered, educational
requirements and stereotyping, which is often further
magnified by the intersectional interplay of age, class
and ethnicity (OSCE 2009).

Analyzing the gendered effects and outcomes of immi-
gration policies requires full datasets and intensive
qualitative research so that the effects of education,
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income, sectoral employment patterns and age, for
instance, can be considered as they operate alongside
gender. For instance, do women who take career
breaks due to child-bearing and rearing find it harder to
enter as skilled migrants?

This kind of intersectional approach can also be used to
study the effect of nationality. For example, the propor-
tion of skilled female migrants to major destination
countries from China and India differ markedly but this
can only be understood through careful study.

Deskilling

Although, deskilling is a common experience among all
migrants, women face a particularly high level of deskill-
ing. Thus, one study (Dumont and Liebig 2005) on
migrant women in the OECD clearly demonstrates that
women were more likely to be overqualified for their
jobs than men. The very high levels in a number of
Southern European countries are likely to be due to
shortages in less skilled sectors, especially domestic
labour, highly protected skilled sectors and non-
recognition of non-EU qualifications.

There are two possible reasons for the tendency to
deskill: professional women are working in sectors other
than their original training; and they work at levels be-
low their qualifications within the occupation e.g. nurses
working as nursing aides. Both point to barriers that
female migrants face which are independent of their
individual education (Rubin et al. 2009).

Moreover, the level of ‘brain-waste’, i.e. under-use of
the qualifications that migrants possess, was higher for
women who migrated from non-OECD countries than
for those who migrated within the OECD. Within
Europe, women migrants from the Eastern European
accession countries were also affected by deskilling.
They are now covered by EU regulations concerning
the recognition of qualifications but it is not yet clear to
what extent, as they improve their language and settle
in, they will be able to move into more qualified em-
ployment reflecting their educational level.

Table 2: Percentage of women (15-64) in jobs for which
they are overqualified by birth status 2003-2004

Native- Foreign- Foreign-born

born born non-OECD
Austria 9.3 24.8 32.8
France 14.2 18.8 19.8
Germany 9.9 23.6 32.3
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Greece 9.0 53.4 62.0
Hungary 7.3 10.5 8.9
Ireland 15.6 23.9 38.2
Italy 7.1 27.4 34.0
Spain 24.4 47.6 56.7
Sweden 7.2 15.3 23.2
Switzerland 7.6 13.8 19.8
UK 14.9 17.0 18.7

SOURCE: Table .16 SOPEMI 2006

This deskilling is particularly apparent in the highly
feminised sector of nursing. A study of international
nurse recruits in the UK, mainly from Europe, Australia,
Africa and Philippines found that many nurses felt that
their skills were not appreciated or respected and that
they confronted racism and xenophobia (Allan and
Aggergaard Larsen 2003). Nurses also experienced a
considerable degree of downgrading of their skills as
they entered the labour market at levels well below that
which they occupied before migration. Furthermore,
their experiences varied considerably depending on
whether they worked in the private or public sector.

Deskilling also operates among doctors. In the UK this
deskilling is institutionalised through the creation of a
cadre of posts where doctors work in hospitals but are
not seen as independent operators. Overseas qualified
doctors dominate in these grades. However, the level of
deskilling is higher among migrant women who qualified
outside the EEA (Raghuram and Kofman 2002).

Some of the factors that lead to deskilling of migrants
are common to both men and women. Recognition of
qualifications for non-EU countries is frequently a major
problem for labour integration and re-skilling may be too
complex, lengthy, costly and discouraging for qualified
immigrants. Dominant stereotypes exist, even amongst
professionals that tend to classify qualified immigrants
and their skills by their country of origin. The lack of
support structures for newly arrived qualified immigrant
also often forces them to rely on informal networks
whilst the lack of affordable, accessible and appropriate
professional language courses for qualified immigrants
may pose another barrier.

However, some of these factors influence women more
than men. For instance, the ability to attend profes-
sional language courses may be more limited for
women who have childcare responsibilities. The loss of
social networks, personal and professional, after wo-
men migrate can be worse for women if they also have
less ability to go out and access new networks. Women’

58

need to re-skill or to get accreditation may also be given
less priority by families when there is a gender hierar-
chy within households. Eventually, lengthy periods out
of the labour market and under-employment harm the
self-esteem of such migrants and increase deskilling.

Conclusions

The emphases on migrant women in lesser skilled
sectors of the labour market and on the more masculin-
ised sectors of the skilled labour market have together
acted to obscure the significant presence of skilled
migrant women in the labour market. However, as the
majority of immigration receiving countries encourage
and facilitate the flow of skilled migrants, it is important
that we begin to pay more attention to female skilled
migrants. In this paper we have laid out some patterns
of skilled female migration and outlined some of the
issues facing skilled migrant women, both in terms of
entry due to the effect of current immigration policies as
well as because of the difficulty they have in validating
their skills.

We would also suggest the need to improve the way in
which women'’s skills are accredited. Some of this may
involve providing them with more help with childcare,
improved access to language classes and greater for-
mal support to access the labour market in more appro-
priate ways. Other steps would involve the use of less
gender biased methods for identifying skills. We believe
that these are important first steps in improving the
experience of skilled women migrants globally.
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Agnieszka Fihel

Migration of Polish nationals in the view of labour market restrictions

After May 1st, 2004 it was rather impossible not to have
noticed the increase in people’s mobility within the
European Union. In fact, it seems that the main contri-
bution of eight new EU member states — Czech Repub-
lic, Estonia, Hungary, Latvia, Lithuania, Poland, Slova-
kia and Slovenia — was their demographic potential.
Statistically younger than inhabitants of EU-15 coun-
tries, affected by profound structural difficulties on do-
mestic labour markets, and finally, attracted by a con-
siderably higher level of wages, Eastern Europeans
flooded the West in a very short period of time after the
EU enlargement.

The scale of the post-enlargement migration may re-
semble a modern invasion. Despite concerns shared by
the EU-15, public opinion and governments, Eastern
European migrants smoothly filled structural gaps in
labour markets of the ‘old 15’ and, at least so far, did
not pursue so-called ‘social benefit tourism’. To analyse
those phenomena in detail, let me focus on post-
enlargement migration of the most numerous group of
Eastern Europeans that is of Polish nationals.

‘They were already there’

Though it may sound surprising, thousands of Polish
nationals undertook labour migration into the EU15
countries long before the EU enlargement. Already in
1989 the number of Poles working abroad, mostly per-
forming petty trade, trans-border smuggling of goods or
occasional short-term employment, was estimated at
200,000. Later on the mobility of Polish nationals into
the EU15 member states intensified thanks to the visa-
free regime which allowed them to stay up to 3 months
on the tourist visa. Berlin, Brussels, London, Rome and
other Western metropolises witnessed flows of thou-
sands of migrants undertaking irregular employment as
cleaners, home carers, construction workers, and circu-
lating every couple of months between the place of
work abroad and place of residence in Poland.

Another labour flow, well known to the German reader,
was taking place within the framework of intergovern-
mental agreements on seasonal employment. Every
year hundreds of thousands of migrants from Eastern
Europe circulated to Germany, France and Spain in
order to work for several weeks in agriculture and the
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construction sector. In 2004 the scale of seasonal mi-
gration from Eastern Europe to Germany reached its
peak involving as many as nearly 300,000 persons (see
Fig.1), therein apparently 90% Polish nationals.

Due to those two migrational phenomena — irregular
and seasonal employment — taking place already in the
pre-accession period, migration networks, that is infor-
mal contacts between migrants and between migrants
and employers in the receiving countries have already
been established at the eve of 2004 EU enlargement.

Where did they go and why?

Let’s face the truth: Nobody can unequivocally tell how
many Polish nationals undertook labour migration into
the ‘old-15" member states after the EU enlargement.
How many of them stayed for good and how many
circulated between Poland and the host country. How-
ever, the Central Statistical Office of Poland prepared
reasonable estimates on the stocks of Polish nationals
living abroad based on different data sources such as
population census, labour force and statistics of main
receiving countries. Those numbers render a real post-
accession exodus:

Table 1: Polish citizens staying abroad for longer than 2 or
3 months! by destination country, estimates, in thous.

Destination May End End End
2002 2004 2006 2007
Total 786 1000 1950 2270
Europ. Union 451 750 1550 1860
Austria 11 15 34 39
Belgium 14 13 28 31
France 21 30 49 55
Germany 294 385 450 490
Ireland 2 15 120 200
Italy 39 59 85 87
Netherlands 10 23 55 98
Spain 14 26 44 80
Sweden 6 11 25 27
UK 24 150 580 690

12 months until 2006 and 3 months since 2007. Source:
Central Statistical Office, 2008a.

Already at the moment of conducting the Population
Census in May 2002 almost 790 thousand persons had
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been living abroad for longer than two months. This
figure promptly increased to approximately one million
by the end 2004, almost two million by the end of 2006
and almost 2.3 million by the end of 2007.

In-depth analysis of those estimates reveals that after
the EU enlargement a radical change in mobility direc-
tions of Polish nationals took place. Germany, for centu-
ries the main receiving country for Polish emigrants,
was outpaced by the United Kingdom, which just in five
years (2002-2007) experienced an increase of inhabi-
tants of Polish nationality from 24 to 690 thousands.
Ireland, which beside the United Kingdom and Sweden
did not impose transitional agreements towards em-
ployment of nationals from the new member states,
witnessed an increase from two to 200 thousands and
became after the UK and Germany the third host for
Polish migrants. Apart from these new directions of
mobility, a significant rise in number of Polish migrants
was observed also in Germany, a country that did intro-
duce transitional agreements toward Polish workforce:
from 300 thousand persons in 2002 to almost 500 thou-
sand persons in 2007.

It must be underlined that an apparent increase in the
number of Polish migrants took place in all ‘old-15’
member states, whether ‘open’ to Eastern European
labourers or not, and also in other European countries
such as Iceland and Norway. In other words, introduc-
ing or not introducing transitional agreements towards
foreign labour force was not the most crucial factor
determining directions of mobility. The case of Sweden
shows that despite opening its labour market this coun-
try attracted less Polish workers than Austria or Nor-
way, with the former introducing transitional agreements
and the latter not being even a EU member state. Un-
doubtedly, liberalization of administrative rules referring
not only to employment, but also to a right to residence,
establishment, rendering services and so on, were
responsible for the intensification of flows to all Euro-
pean countries. However, if not the policy regulations
played the most significant role in shaping mobility
directions of Polish migrants. What was it then?

It seems that it was the economic situation in each host
country: growth of the national income that stimulated
demand for low-paid unqualified work performed mostly
by foreigners. Employment opportunities stimulated
outflow from Poland much more than institutional or
cultural factors. Furthermore was work the most fre-
qguent reason for leaving the home country, as declared
by more than 90% Polish migrants in the Polish Labour
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Force Survey. As a consequence of a high labour de-
mand and very low rates of unemployment, Ireland and
the United Kingdom were capable of absorbing hun-
dreds of thousands of labour migrants just in a few
years. Moreover, as proved by economic analyses this
massive inflow did not depress the wage levels, nor
limited the employment opportunities of domestic work-
ers in these receiving countries.

The youth’s migration

Today one may only speculate whether a massive
inflow to Germany would have taken place and what
impact it would have had on the German economy if
this country had opened its labour market towards Pol-
ish migrants. And more interestingly, would the inflow
from Poland to Germany have been elevated if this
country had opened the labour market together with
Ireland, Sweden and the United Kingdom? What would
have happened if it had been only Germany who kept
its labour market free of transitional agreements?

And, in this case, would Germany have won a battle for
young well-educated Polish migrants, who finally moved
to Ireland and the United Kingdom? In fact, it seems
that institutional arrangements played a crucial role in
shaping the directions of the mobility of highly-skilled
migrants. Let us examine in detail socio-demographic
structures of migrants heading to Germany and the
United Kingdom.

It must be said that the post-enlargement outflow from
Poland has diversified with regard to social groups that
it constituted. Nevertheless, due to generalization cer-
tain different groups of migrants can be distinguished.
In general, according to the Polish Labour Force Sur-
vey, the post-accession outflow from Poland was char-
acterised by a high portion of young people: the per-
centage of those aged 20-34 was as high as 65.8%,
and in the case of those going to the United Kingdom
81.2%. (see Table 2)

However, migrants heading for Germany were statisti-
cally older than any other group: only 50.3% was aged
20-34 and migrants’ mean age was 35.5, compared to
28.2 in the United Kingdom and 32.4 in all countries.

Table 2: Main demographic features of the Polish post-

accession migrants® by destination country

Demographic Pre- Post-accession period®
features accession
period?
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Allcoun- | Allc.s | Germany | UK

tries
% of men 57.0 65.0 66.4 67.5
Mean age 33.9 324 35.5 28.2
Median age 30.0 28.0 34.0 26.0
% of aged 20-24 23.0 24.3 13.8 33.6
% of aged 25-29 21.8 27.6 19.7 36.3
% of aged 30-34 12.1 13.9 16.8 11.3
% of aged 20-34 56.9 65.8 50.3 81.2

Aged 15 and over who have been abroad for at least 2
months; 2period 1999-2003; 3period may 1st 2004-31st
December 2006. Source: CMR Migrants’ Database, based
on the Polish LFS.

In the pre-accession period the outflow from Poland
was dominated by rather low-qualified persons, i.e.
those who had acquired vocational, secondary voca-
tional or primary level of education, whereas the share
of University graduates has never exceeded 15%. This
situation remained rather similar after May 1st, 2004
(Table 3) but the percentage of University graduates
slightly increased to 16.5%, which resulted mostly from
the intensification of the outflow to Ireland and the UK.
Every fourth Polish migrant going to the latter graduated
from a University. Again, this picture was radically dif-
ferent in Germany, with only 5.7% University graduates
among Polish migrants and 78.9% persons with secon-
dary vocational or lower level of education.

Table 3: The education structure of the Polish post-
accession migrants’, by destination country, in %

Education | Pre- Post-accession period?
level accession

period?

All countries | All countries | Germany | UK
University | 11.8 16.5 5.7 244
degree
Secon- 17.0 17.3 15.4 19.5
dary*

Sec. 26.1 28.1 258 28.7
vocational

Voca- 34.9 311 454 223
tional

Primary 10.2 71 7.7 5.1
123

see Notes in Table 2; % Including graduates of postsec-
ondary schools. Source: CMR Migrants’ Database, based
on the Polish LFS.

Groups of migrants going to Germany and the United
Kingdom differed also with regard to the place of origin
in Poland. The most common place of origin were rural
areas (40.5%, Table 4), which should not be a surprise
since every third Polish national is living in the country-
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side. However, the share of rural inhabitants was as
high as 47% among those going to Germany against
31% among those choosing the UK. This was a direct
consequence of differences in age and education distri-
bution of migrants choosing those two destinations.

Table 4: Place of origin in Poland of the post-accession

migrants®, by destination country, in %

Place of origin in Pre- Post-accession period?
Poland accession
period?
All coun- | All coun- Ger- UK
tries tries many
Cities = 100000 21.0 233 18.3 27.8
inhabitants
Cities <100°000 35.8 36.1 34.7 412
inhabitants
Rural areas 432 40.5 47.0 31.0

2,3

see Notes in Table 2; Source: CMR Migrants’ Data-
base, based on the Polish LFS

It seems that a lack of transitional restrictions in three
‘old-15" member states activated pull factors determin-
ing labour migration, such as the possibility of acquiring
financial and/or human capital. In general, those deter-
minants are extremely important for young, well-
educated persons, more often willing to face new chal-
lenges. This was the case of Polish migrants choosing
the United Kingdom and Ireland. In contrast, those who
migrated to Germany could only benefit from higher
wage levels and, due to transitional agreements, were
deprived of promotion opportunities. Therefore, Ger-
many attracted Polish nationals less competitive, in a
worse situation at the domestic labour market (that is to
a higher degree at risk of being unemployed), for whom
migration was only a way of acquiring financial capital.

The differences between migrants going to Germany
and the United Kingdom did not necessarily translate
into differences in employment distribution abroad. In
fact, in both countries Polish migrants performed only
simple low-paid jobs. In the United Kingdom also those
with University degree undertook jobs below their quali-
fications, with industry process operative, warehouse
operative and packer being three of the most performed
occupations. Moreover, Polish migrants in the United
Kingdom earned, on average, the lowest wages from all
foreign workers originating in European countries (Fihel,
Kaczmarczyk, Wolfeil, Zylicz 2009).
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Global crisis and possible returns

It is too early to state whether due to global financial
crisis Poland will witness a massive wave of returns.
According to the Central Statistical Office of Poland
(2008b), from 2004 till the second quarter of 2008 580
thousand Polish nationals returned to Poland, which
would make up to approximately a quarter of the num-
ber of Polish emigrants at the end of 2007. They were
statistically older and less-educated (with a high repre-
sentation of those with vocational level of education)
than those who decided to stay abroad. Presumably,
returning migrants did not succeed in adapting to the
international labour market and to social life abroad. In
contrast, for those post-accession migrants who some-
how succeeded in adaptation it was less beneficial to
return, even in the period of economic slowdown as
most of them have already been entitled to social bene-
fits abroad. It seems that reversed migration will rather
depend on the economic situation in the host countries
than on the economic situation in Poland. Wage levels
and the situation on the Polish labour market, though to
the least extent in Europe affected by crisis, still remain
unfavourable in comparison to the ‘old-15 member
states.

The International Labour Organization (Awad 2009)
recently published a study on the impact of the global
crisis on the employment of foreigners. In the case of
new member states nationals the highest level of un-
employment was observed in those countries where the
main sector of employment was construction: Ireland
and Spain. In the case of Polish migrants one could
easily add Germany to this list. That most likely explains
why the highest share of returns comes from Germany.
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According to the Labour Force Survey every third Polish
returning migrant came from Germany. (Migrants going
to Germany represented 23% of all emigrants.) Indeed,
it is the labour demand in sectors devoted to foreign
workers that will determine future migration paths of
Polish migrants — whether they will return to the home-
country or set out to another destination.
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Wadim Strielkowski

Incentives for labour migration from new Eastern

European Member States

From the origins of migration theory to EU
labour migration

The reasons leading to migration and the decision to
move places are reached through an evaluation of the
incentives and obstacles for migration. Here push (un-
bearable or threatening conditions in the home country)
and pull factors (incentives in the countries of immigra-
tion) play an important role. Those ideas are not new:
most of them were outlined in the late 19th century by
geographers such as Ernst Georg Ravenstein (notori-
ous and often-quoted “Ravenstein’s laws of migration”).

Incentives may contain increased employment opportu-
nities, better housing, or a more sympathetic and ap-
pealing political or cultural environment. Obstacles to
migration usually list unfamiliarity with the new location,
lack of information about distant opportunities, language
barriers, transportation costs or difficulties and immigra-
tion or emigration restrictions.

The research literature on migration suggests that a
very complex set of inter-relationships exist between
social, psychological, background social structural and
educational factors, as well as certain constraints on
individuals’ decisions to migrate. Individuals’ motives or
reasons for migrating require explanation. It is often
suggested that they are mainly explainable in terms of
individuals’ locations in the economic and social struc-
ture, and level of educational background: because
everything to what the individuals are aspiring to is
given and pre-determined by their educational level and
social-economic or socio-cultural characteristics.

However people’s beliefs (or perceptions) of how satis-
factory local or foreign communities may be, also de-
pend on the nature of the local economy or labour mar-
kets (mainly on such factors as the rurality of the com-
munity and its unemployment level). Hence a direct
linkage exists between the nature of the home commu-
nity’s economic structure and satisfying one’s economic
aspirations locally.

The pattern of migration is more or less the same eve-
rywhere: people leave poorer regions or countries in
search of higher-paying jobs in richer regions or coun-
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tries. The same patterns hold true for the labour migra-
tions within the European Union. The freedom of
movement (of persons) is, alongside with the freedoms
of movement of capital, goods and services, one of the
basic rights determining the European Union itself. In
theory, the creation of a Single Market pre-supposes
the creation of a lot of additional employment and earn-
ings opportunities for the workers in various Member
States of the EU. In addition, unrestricted labour flows
should substantially reduce regional differences in eco-
nomic opportunities within the EU.

It would be fair to say that the interest in labour migra-
tion from the new Eastern European Member States to
EU-15" was very much induced by the discussions
around the transitional period introduced for the labour
force from the EU-8 after the EU Enlargement on the
1st of May 2004. While the majority of experts esti-
mated that migration flows from the EU-8 Member
States would represent rather modest shifts rather than
an avalanche, this point of view was not accepted by
the policy-makers and public opinion in the EU-15
Member States. The EU Enlargement was consciously
and unconsciously tied up to triggering off the mass
inflow of workers from the “new” countries® .

The recent experience, however, showed that those
three out of EU-15 countries — Ireland, Sweden and the
United Kingdom — which did not follow other EU Mem-
bers (such as Germany and Austria) and opened their
labour markets to the newcomers, did not experience
any adverse effects associated with mass migrations or
over-flooding of their labour markets with cheap labour
force. Clearly, in spite of all the prominent incentives for
labour migrants from Eastern Europe available in the
EU-15, there is more in this process than meets the
eye. That should be considered carefully before claim-
ing that the vision of higher wages alone would be ca-

! Many authors use terms “core” EU countries and “new” EU
countries referring to the EU Members before and after the
Enlargement on the 1% of May 2004 (specifically the CEE
countries without Cyprus and Malta). | will call them EU-15
and EU-8 respectively for the sake of simplicity.

2 In this context those countries are mainly represented by the
Central and Eastern European countries and the Baltic
States which joined the EU on the 1.5.2004.
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pable of setting large masses of labour migrants from
the East on the move.

EU enlargements and labour migration

For its rather short history of existence, the EU has
already experienced five major enlargements. The story
with each was different, and only four of them, including
the most recent enlargement, can encounter as those
having an impact on the international migration and the
issue of inter-EU free movement of labour.

EU membership, as it appears, by ho means necessar-
ily induces uncontrolled immigration into the core EU
Member States. On the contrary, in the aftermath of
their EU accession net emigration from Greece, Spain
and Portugal in the first half of the 1980s has substan-
tially declined. In spite of that, recent EU Eastern
enlargement, encountering mostly post-Communist
countries of the Eastern and Central Europe aroused
many doubts to what will be the effect of introducing the
free movement to labour onto the countries with their
GDP per capita hardly reaching the EU-15 average.
There were various studies analyzing that issue and
assessing the post-enlargement migration. However,
none of them came up with a catastrophic scenario
(See the overview table at the end of this article).

Even now, almost six years after the Eastern Enlarge-
ment (and three years after the inclusion of Bulgaria
and Romania), the issue remains open and the free
mobility of labour chapter closed, so to speak. All this is
in place in spite of the fact that there has never been
any mass migration registered using the data from
those EU countries which opened their labour markets
to the workers from the EU8 Member States as the first,
namely Ireland, Sweden and the United Kingdom.

The incentives for labour migrants from East-
ern Europe and the migration aversion effect

In order to be able to speak about incentives for labour
migrants from the Eastern European EU Member
States (or EU-8 plus Bulgaria and Romania) the proc-
ess of the creation of a Common Market should be
recapitulated very briefly. In economic theory, the proc-
ess of the creation of the Common Market is usually
shown by the example of two countries, one of which is
capital-abundant with a higher real wage rate (in our
case this might be Austria or Germany) and the other is
labour-abundant country with a lower real wage rate (in
our case represented by the Eastern EU Member
States). The economic theory considers labour to be a
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factor of production, and with the Common Market
entailing the free mobility of this factor it can be envis-
aged that workers from the lower wage country would
migrate to the higher wage country until the wages are
assimilated (equalization of factor prices assumption).

This brings us to the main incentives for labour migrants
from the EU-8, Bulgaria and Romania and their hopes
and goals associated with moving to any of the EU-15.
A first guess would be wage differentials: truly enough,
the differences in hourly minimal wages or monthly
gross statuary minimum wages can be enormous (two-
or even three-fold). The second guess would be better
quality of life and social and medical care.

However, strange as this might seem, none of this is
true anymore. While the second obvious factor is get-
ting less and less important in the eyes of potential
migrants from Eastern Europe, the political and social
climate is getting better in the EU-8 and the middle
class is growing in number and influence. Also, the
quality of life between Eastern and Western Europe
does not differ grossly (perhaps, being cheaper and
more affordable in the East) anymore.

As for the wage differentials — once powerful incentives
for labour migrants — there are some aspects to be
considered. It should be understood that the equaliza-
tion of wages on the Common Market, as described
above, is hardly observed in the European Union. It
appears that on the EU Common Market the real wage
rate for member countries is unlikely to equalize. The
main reason for this is the lack of international mobility
which can be expressed by the low propensity to migra-
tion. This depends on the indicator of migration cost (let
us call it a) which consists of tangible and intangible
components.

The migration transaction cost deserves further elabo-
ration. It is clear that any migration induces a cost. It
might be a financial cost of moving to another place and
settling down there, but it also can be the cost of leav-
ing family or friends, adjusting to a new environment,
cultural differences, and language difficulties, which is
hard to represent in financial terms. Therefore, as far as
the cost of migration includes both tangible and intangi-
ble aspects, a can be expressed in terms of the follow-
ing two aspects that seem to be most relevant for the
purpose of this analysis:
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— Monetary (financial) cost of migration (keeping two
homes, bearing travel expenses, various travelling
and administrative adjustments and re-settling, etc.),

— Cost of (intangible) psychological factors (habits,
language barriers, breaking of social ties in the coun-
try of origin, deprivation related to migration, etc.).

The indicator of migration cost which is a country-
specific variable might be used for assessing the vol-
ume of international migration: It can be shown that if
this indicator is greater than the difference between
wages of member states in the EU common market,
there is no motivation for the labour to move (propensity
to migration equals to zero). In such a case economic
and psychological costs of migration are larger than
benefits of wage differentials.

Here, two issues should be considered by anyone who
wishes to assess migration from the Eastern European
Member States to the “core” EU:

First, even though the migration from the EU-8 Member
States to the EU-15 countries might be generally
caused by the economic incentives, it does not neces-
sarily hold true that the "response ratio" will be the
same as in the case of traditionally emigration coun-
tries, such as Ireland or Portugal. Second, it might be
relevant to measure the migration potential of the popu-
lation in the EU-8 Member States. Various reports sug-
gest that the labour mobility in the EU-8 Member States
is low and falling, this happening even in spite of in-
creasing wages and unemployment disparities across
regions. In fact, it seems that only the prosperous re-
gions are dealing with migration, moreover this migra-
tion covers high-skilled workers. If this is true, then the
EU accession only had the adverse effect on the labour
migrations from EU-8 Member States.

Conclusions

So, who wins and who loses from the East-West migra-
tion in the EU? Why are there barriers to migration that
prevent the completion of the EU common market and
who wants those barriers to be in place?

Although analyzing the welfare considerations of a
market integration process in the EU it can be shown
that the total welfare effect is positive. There should be
a distinction between those who win and those who
lose from that process. The index of migration cost can
shed some light on the situation of winners and losers
of market integration and free movement of labour.
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Specifically, it appears that usually entrepreneurs in the
country with higher wages and employees in the coun-
tries with lower wages profit from the market integration
and free movement of labour. On the other hand, em-
ployees in the country with higher wages and entrepre-
neurs in the countries with lower wages lose from mar-
ket integration.

Therefore, it is employees in more economically devel-
oped countries of the EU that are trying to prevent mar-
ket integration and especially the opening of the labour
market from happening. They have a large variety of
instruments to achieve their goals with the most effec-
tive of them being the lobbying power of the trade un-
ions. This can be easily traced in the recent history of
the EU Enlargement — those EU-15 countries where the
trade unions are traditionally strong (Austria, France
and Germany) are the ones that are still restraining the
transition periods for the labour force from the EU-8,
Bulgaria and Romania. On the other hand, countries in
which entrepreneurial associations hold a strong posi-
tion (United Kingdom, Ireland, and Denmark) opened
their labour markets to citizens of the New Members
States that joined the EU after May 2004.

Hence, it appears that the wage and quality of life in-
centives for labour migrants from the Eastern EU Mem-
ber States for moving to the EU-15 are not the main
motive for labour migrations within the EU. There are
countries that enable the free flow of labour migration
and countries that try to keep it at bay as long as possi-
ble (driven by lobbying groups and political decisions).
Labour migrants from Eastern Europe choose where to
go based on the simplicity of rules and fairness of re-
ward for their hard work. Should the EU want to deepen
its integration and complete the creation of the common
market, it has to remove all obstacles to labour migra-
tions from the “new” Member States (including transition
periods for the free movement of labour). The flow of
labour migration within the EU should be made easy
and smooth. With less than 2% of the whole EU popula-
tion being mobile, that is a goal in itself.

Dr. Wadim Strielkowski is Associate Professor at the
Institute of Economic Studies, Charles University in
Prague. Previously, Dr. Strielkowski worked as a Re-
search Fellow at the University of Nottingham pursuing
cross-disciplinary research on migration and rural de-
velopment.
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Authors/Year

Predicted value

Countries included

Methods/Remarks

Layard et al. (1992)

130 thousand immigrants per year
in Western countries

Estimates for Poland, Czechoslovakia
and Hungary (projected on the other
CEE countries)

Method of potential
estimation of South-
North migration flows (3
per cent of population in
between 1950-1970)

Brueker/ Franzmeyer
(1997)

Depending on the scenarion:

(1) 340-680 thousand per year in
EU.

(2) 590 thousand — 1 million 800
thousand per year in EU

(1) Five countries: Poland, Hungary,
Czech Republic, Slovakia and
Slovenia

(2) All candidate countries.

Gravitational model
(embodying different
economic parameters,
the importance is given
to wage differentials).

Fassmann/ Hintermann
(1997)

721 thousand — actual migration
potential, 320 thousand to Ger-
many, 150 thousand to Austria.

Czech Republic, Poland, Slovakia
and Hungary.

Representational re-
search of Gallup Institute
in all four countries
included in the progno-
ses.

Aintila (1998)

About 13 thousand immigrants to
Finland each year

Baltic countries and Poland.

Same as Layard (1992)

Birner/ Huber/ Winker
(1998)

(1) 24 100

(2) 21 700

Regional flows of migrants in the
year of accession (to Austria).

Czech republic, Poland, Slovakia,
Slovenia and Hungary.

(1) The year of acces-
sion is settled on
2004.

(2) The year of acces-
sion is settled on
2010.

Methods taken from

Walterskirchen/Dietz for

Austrian border regions.

Hofer (1998)

25-40 thousand per year

Same as Brueker/Franzmeyer (1997)

Estimations of
Brueker/Franzmeyer
results

Lundborg et al. (1997)
Lundborg (1998)

628 thousand — 1 million 885 thou-
sand of workers (with the families)
to EU countries in 15 years, 126
thousand. 20-30 thousand of work-
ers to Sweden alone.

Baltic countries and Poland.

Same as Layard (1992)

Sujanova/Sujan (1997)
(later Huber-Pichelmann
1998; Hofer, 1998)

39 thousand in 2005-2010 to EU.

Czech Republic

Econometric model

Huber/Pichelmann

Based on Suja-

(1998) 140-200 thousand to EU. CEECs nova/Sujan method used
for all countries.
Sik (1998) (later Huber Migration potential in the border Hungary banel research.

1999; Salt, 1999)

regions is irrelevant.

Walterskirchen/Dietz
(1998)

(1) 42 thousand.

(2) 31.600 to Austria (workers
and commuters), 150-200
each year for five years
(workers), 150 thousand for
commuters in the long run.

Czech Republic, Poland, Slovakia,
Slovenia, Hungary.

Same as

Brueker/Franzmeyer

(1) if free movement is
to be implemented
in 2005.

(2) Ifitisto be imple-
mented starting
from 2015.

Wallace/IOM (1998)

No exact numbers, but the expla-
nation of migration and the prefer-
able countries (Germany).

Poland, Czech Republic, Slovakia
and Slovenia, Hungary, Romania,
Bulgaria, Croatia, former Yugoslavia,
Ukraine and Belarus.

Representational re-
search base on question-
ing of about 1000 people
in each country.

Bauer/Zimmerman
(1999)

About 3 million in the next 10-15
years, 200 thousand each year to
EU.

Bulgaria, Czech Republic, Hungary,
Poland, Romania, Slovenia, Slovakia.

Same as Layard (1992).
Two scenarios: transition
periods and immediate
free movement.

Fertig (1999) (Huber,
1999)

(1) 38-31 thousand each year to
Germany for the next 20 years,
(2) 39-33 thousand each year.

(1) First candidates: Czech Republic,
Estonia, Hungary and Poland.

Hatton model (1995)
used, estimations base
on the statistics of the
Bureau of migration in
Germany and with im-
plementation of the
assumption of the eco-
nomic growth of 2 per
cent that the EU average
in CEECs.

Salt et al. (1999)

41 thousand each year to EU.

Czech Republic, Estonia, Hungary,
Poland and Slovenia.

Projection of the basic
immigration factors of
chosen EU countries
(1985-1995).
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Antonio Cruz

“Irregular migration”- Personal Destinies of lllegal Migrants

NGOs in favour of open borders are firm believers of
the theory of equating supply and demand. When it
comes to labour migration they argue that when de-
mand ceases, in particular for candidates of “dirty jobs”,
so will supply. This excessively simplified presentation
of reality does not take push factors into account and
only considers pull factors partially.

Rare are the irregular migrants who write home to ex-
press their profound regret for leaving. On the contrary,
even those with a miserable existence and uncertain
future will write to friends and relatives and say that all
is well and those with a job will give an idea of earnings
without giving details of the cost of living. Just like two
centuries ago the motives for emigrating can vary con-
siderably from fear of danger, be it imminent or fore-
seeable, over fleeing poverty, to seeking a better life.
However, today, potential migrants in developing coun-
tries neither have the “New World” to flock to, nor other
“discovered” territories.

Since legal migration is limited to family reunion and
highly skilled workers, those not in these two categories
generally have three options: enter as a tourist and
overstay, cross the frontier clandestinely or apply for
political asylum upon arrival. These three options are
not exclusive and can overlap, with the persons con-
cerned possibly ending up in the asylum procedure.

The unpleasant reality

There is no insinuation here that most asylum-seekers
are not “genuine” refugees. However, given the ever
increasing gap between rich and poor nations, a person
fleeing to a poor country would be regarded as a “genu-
ine” refugee whereas the same person fleeing to a rich
nation would be accused of “asylum shopping”.

The search and acquisition of protection through spon-
taneous arrival has, in fact, turned into a sort of “game”
in which refugee status is often not awarded to those
most in need, but to those with imagination and funds to
overcome the obstacles placed in their way, such as
entry visas, carrier sanctions, airport liaison officials,
having the best and most convincing stories of persecu-
tion to tell.
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The reality, however unpleasant, is that for an irregular
migrant seeking a better life due to a lack of economic
opportunities, poverty, persecution and/or discrimination
in the home country his or her best chances of eventu-
ally securing a residence permit is through the asylum
channel. Remaining a clandestine immigrant for years
hoping for an “amnesty” is rather futile. In the event of
an amnesty, those in or having been in the asylum
procedure stand a better chance.

This is especially true for families who are often offered
accommodation, be they in an asylum procedure or
under an expulsion order. As for childless couples or
single persons, they are literally “parked” in small
places by unscrupulous proprietors, paying exorbitant
rents but lacking the most basic facilities of comfort and
sanitation.

Aptly described as “merchants of sleep” in the French
language, such profiteers have also included an official
of the EU’s Commission who happened to work for the
division on Justice and Home Affairs, responsible for
putting forward proposals on, inter alia, combating ir-
regular migration.

This official, arrested in May 2003, was, in addition to
his full-time job at the Commission, attending to no less
than 58 tenants, all irregular migrants, in five buildings
which he owned. Since facilities such as heating, elec-
tricity, running water were rather rudimentary and, in
some cases, non-existent, his additional “job” probably
consisted of no more than collecting monthly rents for
the cubicle dwellings.

Exemplary cases

The following four examples provide an insight into the
experiences of irregular migrants, all of whom headed
for Belgium for economic reasons. There were probably
some merits in the allegations of discrimination made
by those who claimed asylum, but not enough to
amount to persecution that puts their lives and/or physi-
cal integrity at risk.

The Jakupovi¢s are a seven-member family of Roma
origin with Yugoslav nationality who arrived in Belgium
more than 10 years ago and applied for political asylum.
Hasadur is an unmarried Turkish national of Armenian
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origin, who also applied for asylum more than eight
years ago, claiming to be a victim of Turkish persecu-
tion. Marcus was a Brazilian youth aspiring to play
professional football in Belgium, but had to content
himself as an unskilled labourer. He never applied for
political asylum. And Omar is an unmarried Columbian
national who arrived in Belgium in the mid-1990s. He is
father of a child who is a Belgian national, and also
never applied for political asylum during all the years he
spent living here, as an irregular migrant.

The Jakupovics

Upon their arrival in Belgium in 1999, the Jakupovi¢
family claimed to be victims of discrimination in ex-
Yugoslavia, which was not entirely true. Before coming
to Belgium, they had lived in Italy for a number of years
where all five children were born and in fact, hold Italian
birth certificates. Their application for asylum was
turned down within a year, which was relatively rapid at
that time when the refugee-status-determination proce-
dure could drag on for many years.

Like most rejected asylum-seekers, they appealed all
the way to the Supreme Administrative Court (Conseil
d’Etat) which has been overburdened by the flood of
asylum cases for decades. The ulterior motive was to
buy time in the hope that they would eventually be
allowed to remain on humanitarian grounds.

Forced repatriation would, in any case, be difficult since
not one of the children had ever had an official Yugo-
slav document. The children do have some notion of
Serbo-Croat, but they are now predominantly franco-
phone and their second language is ltalian. An appeal
pending before the “Conseil d’Etat” does not have sus-
pensory effect. However, after the dismissal of the first
appeal (second instance), social welfare payments
stopped.

For a number of years, they lived in a 50 m2 apartment
of the mother’s cousin whose wife had passed away. By
Western European standards, eight persons squeezed
into such a small space seem unimaginable, but for the
Jakupovi¢ family, it meant a roof over their heads in a
heated apartment. In a country with at least six months
of cold weather, what they had amounted to comfort.

Without social welfare allowances, the family managed
to survive through the Roma information and solidarity
network, and the sale of new and second-hand goods in
flea markets, which are numerous in Belgium, particu-
larly Brussels. Urgent medical care expenses were
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covered by the local social welfare office which has a
budget to assist the destitute.

The family’s fortune appeared to take a turn for the
worse when the mother’s cousin, with his temperamen-
tal and arbitrary moods, decided that he had had
enough of so much company in his home and threat-
ened to call the police if they did not leave voluntarily
within a month.

By a strange twist of irony, what could have been a bad
development for the family led to a very substantial
improvement of their living conditions. Destitute and
homeless, the Jakupovi¢ family thus came under the
responsibility of a government agency, Fedasil, which,
by law, had to offer them accommodation. In a 2003
ruling, the Court of Arbitration in Belgium pointed out
that depriving under-aged ‘“illegal migrants” of social
welfare is a violation of the UN Convention on the
Rights of the Child.

Whilst the choice of the reception centre was not to
their liking since the family wanted to remain in Brussels
for various reasons — friends, flea markets, casual jobs
opportunities, the centre to which they were assigned,
located near a small town in Southern Belgium offered
them the kind of comfort they had never known, such as
spacious rooms, recreational hall, hot meals.

Moreover, after more than 10 years in Belgium, the
Jakupovi¢ family fulfiled most of the criteria of a one-
month regularisationl scheme for asylum-seekers and
irregular migrants, which ended on 15 December 2009.

Hasadur

Let's turn to Hasadur, the Turkish asylum-seeker who
claims to be able to speak only Armenian and not Turk-
ish and has no official documentation to prove his iden-
tity or nationality. His application was lodged in 2000, at
a time when the Belgian authorities were still over-

! The process of “regularisation” is the possibility of legalising
an immigration status after the introduction of an exceptional
law only valid for a fixed period of time (in Dtl: Altfallrege-
lung). In this case, it is a regulation granting migrants without
a valid authorisation of stay, including the ones whose initial
authorisation expired (ie: rejected asylum seekers, “overstay-
ing” tourists, “overstaying” student) the entitlement to apply
for a residence permit provided they satisfy a given set of
criteria. In Anglophone countries the term “amnesty” is gen-
erally used equivalently. However, the word “regularisation” is
more neutral in the context of migration towards persons
committing the offence of living in a country without legal
authorisation. See UNHCR- the UN Refugee Agency, Euro-
pean Council on Refugees and Exiles July 2009: Comple-
mentary Protection in Europe: http://www.unhcr.org/refworld/-
country,,,,.BEL,,4a72c9a72,0.html
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whelmed by a strong influx of asylum-seekers. He
managed to slip through the admissibility procedure, but
not the one examining the merits of his claims, which
were subsequently dismissed for lack of credibility.
Hasadur filed an appeal and, fortunately for him, his
appeal’s process dragged on for a few years, during
which he was entitled to social welfare allowances.
During all those years, Hasadur, a skilled construction
worker, had no difficulties at all in finding temporary
jobs that largely supplemented his social welfare bene-
fits. He was also able to count on the support of mem-
bers of the Turkish Armenian community who supplied
him with the tools of the trade.

Hasadur's appeal was eventually turned down, but as
he had sufficient financial means thanks to his activities
in construction, he took his case to the “Conseil d’Etat”
which declared his application admissible pending a
more detailed examination of its merits. The time
passed and by spring 2005, Hasadur had satisfied the
conditions for regularisation under a certain provision of
the Aliens Act® favouring asylum-seekers still in the
refugee-status determination procedure after five years.

Today, Hasadur is doing rather well in Brussels. With
his skills in construction work, he has had no difficulties
in remaining in regular employment, in spite of the
sharp economic downturn. The disadvantage for him is
that he is now paying taxes and his net income is thus
lower than what he earned in undeclared work. He is
nevertheless aware that to ensure security of residence
in Belgium, he would have to stay off social security, all
the more since he has skills in demand and is young (in
his late 20s).

Marcus

Marcus was a Brazilian youth, who arrived in Belgium in
2004 when he was 20 years old, hoping that his talents
as a footballer would one day be recognised by a Bel-
gium club. While waiting for such a day to come, he
took on poorly paid undeclared jobs in construction, in
restaurants and as a cleaner.

2 The Aliens Act was amended on 15. September 2006 and
includes the “regularisation for exceptional circumstances” for
aliens who may claim a leave of stay due to exceptional cir-
cumstances, as long as they can prove their condition to be
exceptional. There is no law defining which circumstances
may be considered “exceptional”. Due to administrative prac-
tices following examples are indicators constituting “excep-
tional” circumstances: (impossibility of return, protracted asy-
lum procedure, after years rejected asylum application with
now strong ties in the host county, parents of a child with
Belgian nationality, stateless persons)
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Marcus’ dream never came true. Not because he was
not talented or no football clubs paid any attention to
him, but because he simply could not stand by idly one
cold day in March 2006 when he saw a Belgium woman
jump into a canal in central Brussels, so heavily polluted
and filthy that there has not been a single fish alive in
those waters for decades. Ignoring the filth and the
freezing temperatures, the young Brazilian jumped into
the canal and was quickly overcome by the cold water.

Seeing two persons in the canal, a passing street
cleaner, well-built and strong jumped into the canal and
gave priority to saving the woman, who wanted to die.
By the time he reached Marcus, the youth was already
unconscious and in a critical state of hypothermia. He
never regained consciousness.

The worst was yet to come and Marcus’ surviving par-
ents learnt shortly afterwards that he could not have
chosen a more callous place for his act of bravery.
Whereas the street cleaner’s act of heroism was rightly
recognised and rewarded, Marcus received nothing, not
even a bouquet of flowers at his funeral from the local
council of Brussels-Centre where he died.

There were only three Belgians at his funeral, all jour-
nalists, scandalised and indignant at the indifference of
the Brussels authorities.

The parents’ pain would have been far greater had they
known that exactly five months after their son’s death, a
Honduran woman, residing unlawfully in Italy, died in
similar circumstances, after saving an 11-year old Ital-
ian girl from drowning off the Tuscany coast. Unlike
Marcus, the 27-year old Honduran woman was granted
a hero’s funeral and large crowds, among them many
local politicians, attended. President Giorgio Napolitano
awarded her the gold medal of honour, the highest for a
civilian. Moreover, her mother, also an irregular migrant
in Italy, and her three brothers in Honduras were of-
fered the right of residence in Italy.

Marcus’ ultimate sacrifice was not fully in vain. At the
time of his death, the law granting compensation to
those who died on Belgian territory while assisting oth-
ers was limited to those who were “financially depend-
ent on the victim” (surviving spouse and children).
Thanks to the tireless efforts of an Ecologist politician,
the Minister of Justice agreed before the end of 2006 to
amend the law with retroactive effect so as to enable
the parents to receive financial compensation.
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Omar

Omar is a Columbian whose stay in Belgium exceeded
the periods of all the others - at least 12 years. Since he
left Columbia for economic and not political reasons, it
never occurred to him to apply for political asylum.

He had a relationship with a Belgian woman and the
couple has a child, but separated a few years after their
son’s birth. The boy bears his name and, while in Bel-
gium, he did assume some financial responsibility,
albeit quite limited due to his modest and irregular in-
come. Attempts to regularise his situation in Belgium
were all in vain. He never thought of hiring a lawyer, but
it was also beyond his financial means to pay for one.

This could have led somewhere because the governing
parties, after a great deal of horse-trading, finally
agreed in 2008 to organise an amnesty, but the condi-
tions were not decided until the autumn of 2009. Thus
irregular migrants and rejected asylum-seekers were
given one month, as from 15 November 2009, to apply
for a residence permit.

Omar could not and did not wait so long. He could have
stayed in the home of his Belgian partner but casual
jobs were becoming very scarce and patience was
wearing thin after so many years of being in limbo. His
compatriots in Spain who managed to receive a resi-
dence permit continued to encourage him to join them.
He was also hoping that his latest partner, also a Bel-
gian woman, would marry him, but she refused.

In 2008, it became evident that one of the criteria for a
residence permit would be a stable job but how could
an irregular migrant provide proof of a stable job when,
by definition, s/he is not authorised to work. An offer for
a secure employment would also be taken into consid-
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eration, but rare are employers who agree to inform the
authorities of their willingness to offer a contract to an
irregular migrant.

Convinced that he was getting nowhere, Omar finally
decided at the end of 2008 to leave for Spain. But when
he arrived, migrants were leaving because of the se-
vere recession. He soon realised that he had probably
jumped from the frying pan into the fire. The weather
was the only improvement that he felt since his arrival in
Madrid. Few odd jobs, if any, have been on offer, ex-
cept those in illicit activities and he is well aware that
such a path could very well close off all possibilities of
regularisation for as long as he remained in Europe.

He felt reduced to the life of a tramp, squatting in the
homes of friends. Back in Brussels, he at least had had
some privacy in his partner's home and did not have to
worry about where his next meal would come from.

As in many countries, the Madrid branch of the Geneva-
based International Organisation for Migration (IOM)
has a programme of voluntary repatriation that covers
the costs of return plus a small resettlement grant. The
majority of candidates have been South Americans with
Bolivians and Argentines making up more than 40% of
the almost 900 repatriated migrants in 2009. Columbi-
ans only numbered 25 last year and Omar is seriously
considering entering the statistics on departures and
putting an end to the chapter of his life in Europe.

Anténio F. Cruz produces the monthly digest “Migra-
tion News Sheet” of the Brussels-based Migration Pol-
icy Group, and has been its editor since April 1985.
None of the views expressed in this article are intended
to reflect the position of the Migration Policy Group and
similarities are purely coincidental.
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