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The CDE Migration Series

ver the past three years, the Cenire for Development and Enterprise has been

engoged in a major study of the international experience of migration policy
and the implications of those lessons for South Africa. Migration 15 an emotive 1ssue
in South Afnca, ond an effective cross-border migrofion policy will involve some
hard choices. Throughout this investigation, CDE hos been guided by one centrol
concern: how can South Africo adopt migration policies thot meet its national
interests and are compatible with the values of its citizens?

The CDE Migration Series 15 based on on examination of the international
experience in five areas central fo the migration issue in South Alfrica. Working with
Professor Myron Weiner, former director of MIT's Centre for Infernational Studies
and chairman of the Externol Research Advisory Committee to the United Nations
High Commuissioner for Refugees, CDE commussioned five research papers from
infernational experts on selected topics relevant to migrotion policy in South Africa.

Thes, the first of two reports in the series, summarises the work emerging from this

international project.! In the second and final report, the lessons learnt are brought
to beor on the South African debate.

Lessons from international migration policies —
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PEOPLE ON THE MOVE

Lessons from international migration policies

INTRODUCTION

U herens a glanmng diserepancy between the global spread

of markets, communication, transportation, capital, and
the prowing concern ol governments and thewr ciizens that
their borders not be lreely opened o strangers, Governments
may wani their borders open to trade, capital and informa-
ton, but closed o migrants, As the capacity of states declines
under the forces of globalisation, some governments see s
ameong therr few ramammg lunchions to profect therr eitizens
from the onslaught ol fow-wage miprants workers, (o ensure
that therr aitivens have first claims over nugrants upon

employment and on public goods, and 1o preserve (or ereale)

a sense of national wWentty, Bven i tradiuonal countres of
imnugraten, public optnion 1s mercasingly supportive of

controls over mmmigration,
The number of people fleeimp o escape violenee or per-
secution, (o find employment or o muprove their own lives

and these of therr Tamily members, w greater than o has ever

been. In many countries, citizens have become Jearful that
they are being mvaded not by arnies and tanks but by
migrants, whao speak other languages. worship other pods,
belong W other cultures, and, they fear. will take thew jobs,
veeupy therr land, live off the wellare system, and threaten
therr way of life, thewr environment, and even ther polity,
Coneern s not confined w advanced mdustrial countries.
In [slamabad, the ssues are how o neduce Afghan refupees

o return home, and whether o respond (o the demands of

Urdu-speaking residents of Bangladesh who want to migrate
1o Pakistan, The Than govermient s concerned over the grow-
ing illegal influx of hundreds of thousands of Burmese in
scireh of employment. And at home i Johannesburg, hawk
ers complam of competition from illegal migrant traders from
Morzambigue, Zimbabwe and China, while the povernment
dehates whether to pursue a policy ol Alncamsation or indi-
pensiation of highly skilled employment.

South Alriea s areadinonal country ol immmigration. The
ancestors of many of South Afrnica s blacks migrated from
central Almica over the past one and a hall thousand years;
the Duteh, alang with the Germans and French Protestant
Huguenots, created seitfements mthe [7th and [8th centunes;
boatloads of ynmugrants from Britam entered m the carly
19(h ¢entury® and the Briush i twrn brought in migrant work
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ers from [ndin and Malaysia. Under the system of apartheud,
rovernment migration policy was direeted at encouragimg
the settlement of whites: reeriiting low-wage migrant labour
from Mozambigue, Swaziland and Lesotho for employment
on the mines: and curbing the Mow ol black migrants {from
ather paets of Afmea, Aparthend was, woa large extenlt, 4 sys
tem ol internal migraton controls, Under the pass kiws, Group
Arcas and other lepislution, Afaicans were prevented {rom
living 1 cities and towns, Torced to stay i segregated bluck
townships (if they could find romm o do s} or fae from the
weban arcas across the homeland® horders, and were arbi-
trarily told they were citizens ol other countries (the inde
pendent “homelands™).

Under a democratic post-aparthend regime, s clear that
many ol the old migrawen policies of South Alrca are no
fonger relevant, but it s less elear what should replace them.
Within months ol the Tormation of the government ol nation-
al umty 1 1994, the gquestion of what changes should tike
place i South Africa s mugration pelicies became part of the
politncal debate,

Thix emerging debate has centred on Tive mggor tssues.
The first 14 the gqueston of illegal immigrants. What steps
should the government take 1w halt the growmng milux of ille
gal unmigrants: what would 1t cost o haltillegal immagra-
von, and does the country have the capacity w do thas; and
would more vigorous border controls damage South Africa s
relations with its neighbours” Journalists have reported that
South Afnica now has upwards ol two million illepal migrants
— mostly people from Mozambigue and Zimbabwe and some
from as far away as Nigera, Ethopr and Sicrra Leone. 11
the number really 15 (s large (it should be noted that there
are no official figures o venly this figure), illegal migrants
would constitute as much as 15 pereent of the work foree i
a population ol 40 million. Remstatement of the previous
government's strategy for dealing with itlegal mgrants - an
electrie fence along South Alriea s northern borders. the use
ol wdentity cards, and summary repatrniation — makes many
South Almeans politically uncomlortabie, Should South Africa
close 1ty borders to countries whose governments once pro-
vided sancluary (o ANC acuvists in therr struggle agamst
aparthed?

Morcover, how cun the government effectively control
foreigners within the country without re-estublishing, the hated



and unpceeptable systemn ol passes (iden-
uty cards) and police checks? ‘ li"!'iil ;
The sccond issue 15 closely ted wthe gt e ey

debate over alfinmative action. [nan elfort '
ta change the ractal composthon of bigh-
level jobs, should government depart-
ments, privale Fiems and umversitiey i
recruil managers, enpineers, teachers and
doctors from Ghana, Nigena, Uganda and
Kenya, or should only South Alncans be
hired for these jobs, even it they are less

placed persons, What responsibilines does
Sowith Afviea have Tor assisting countries
that are flooded with refugees, hosting
refugees within thewr own borders, and
addressimg the polinead ssues within
countries that induce people (o llee?
The debate on cach of these wssuey
15 deeply embedded i South Alnea s spe
cral hustory, and s umgue place on the
African subcontment. Besides this, the
debate s nghtly bound 1o domestce polit-

1cal controversies over employment. affie-

qualilicd? In other words, should the poal — FEER:

iR

I
Bttt i
R L

ol aflirmative action be reached through

dprocess ol Africamsaton o tindi-
gemsation ol the labour force” A closely
related ssue o whether busmessmen from other Afncan coun-
tries should be allowed to migraie o South Afvea, where they
could start new husinesses thal would employ local people.
Both of these debates binge on the question ol whether
rmigrants tuke jobs or create them. and whether s possible
(o fave o ngration selection policy that stimulates new
cmployment.

The third 1s5ue centres on the employment of foreign
guest workers i the imiming industry. Some 150 000 for-
ergn migrants — mainly from Botswana, Mozunbique and
Swaziland - are employed on the mines. Should they be
replaced by Tocal workers man effort w expand employment
apportunities for South Africans™ IF forcipn workers were
replaced, would neighbourmp countries that have grown
dependent upon the retittanees sent home by miners be desta-
bilised? Moreover, would South Alrvicuns actually seek
employment i the mines f foreign workers were no longer
recruited?

An alternative approach would be for South Africa (o
grant eitrzenship (o the niners, and then terminate the guest
worker programme. Critigs of this suggestion argue, how-
cver, that the miners would then bring therr fumilies (o South
Alrica and mito commumitics where housing, schools and pub-
e services are already in showt supply.

‘T'he Tourth 1ssue 18 whether South Africa can reduce the
pressure for mugratton from s neighbours by promoting eco-
nomie development i the regron. Would expansion ol (rade,
South Alnean myesiment, and the promouen of regronal
tourtsm reduce the gapr m wages and cmployment that now
induce other Alticans to seek jobs i South Afrca? Can ad,
trancde and mvestment serve as Instruments of @ migraton con-
trol policy? Would these ceononne policies actually reduce
the meentives to emiuerate”? And if so, does South Africa have
the cupacity o nplement such policies?

Finally, there s the ssue of South Afnica s policy on
the protection ol relugees. The Afnican continent 15 now the
principal souree of the world’s refugees and internally dis-

mative action, the structure of the minimg
industry, the need for skilled manpower
torexpund productivity, and a host of reli-
ed South African political considerations,

South Alrea s by no means alone i wrestling wath many
ol these wsues, [n country aller country, governments have
soupht ways to control therr borders effectively, work out a
relationship between rugration and local employment, und
ackdress the ssue o how to deal with refugees. The respons-
es of governments to these questions vary cnormously, based
on their previous histories with migration, their geographg
posttion, thewr admimstrative and financial capabilites, and
Ltherr political institutions. What ‘works® for o country sur-
rotnded by an occan may not work (or a country with o large
land border. What o country regards as a successtul policy at
one ime — a puest worker programme, for example, (O meet
existng demands [or unskilled labour — may be looked upon
years later as mistaken and costly,

A policy Lo recruit hiphly skilled people o strengthen
the country's competitive capucily may have consequences
not loreseen or mtended by policy-makers, The linaneial md
that one government provides another (4 promote ¢conon-
ic growth and therehy reduce pressures for cmigration may
be diverted by a predatory regime into privale bank aceounts,
Faced with such uncertainty, how can South Afriea (or
inclecd, any country) adopt nugration policies thal meet 1ts
national inleresls and are compatible with the values of s
cilizens?

MANAGING ILLEGAL
IMMIGRATION

§ountries vary greatly in thear capaeity 1o control who may
#enter and romienn within thewr borders. Many governments
succeed in exerersing some control over tllegal immigration,
but 1t 15 rare that a povernment can completely preventt,
Fven a state such as [sracl, with quue elfecuve militarised
horder and port-of-cntry controls and extensive screenmng
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al entry and exit., 15 thought (o have a sipnificant ilegally res-
wlent population, There s a plobal pattern towareds inereas-
mg perneability of nattonal borders, People may enler a coun-
try legally as tourtsts, busmessmen or students and then over-
stay ther visas, Others may enter surreptitiously across inad-
equatcly patrolled borders. Still others arnve at asrports seck
m asylum, and then slip out of the control of officials o
an underground market.

Governments have sought to exercise control through o
variety of means: mierdicting illegal crossmgs at borders,
requining visas for entry, asking loreigners to register when
they change thetr residence. msisting that both citizens and
foreigners carry dentification documents, limitmg employ-
mend to those authorised o work, nipostng penallies on
cimployers who hire illegal nngrants, denying itegal migrants
access o most public welfare services, detanng illepal
entrants or asylum-seckers upon arvival, and swiltly repa-
triatimg those who are i the country illegally.

Policy instruments

Governments around the world have adopted, with varying
suceess, four policy mstruments to control entry and limit the
number of illegal nugrants. These are border and port-of-
entry controls: visa policies; miernal controls and deporta-
tion capubilives; and employer sanctions and legalisation
podicies.

The age of migration’

According fo the United Nations Population Fund,
there were 100 million migrants worldwide in 1993
— including 15,5 million in Western Europe, 20 mil-
lion in the United States, 8 million in Australia; and
several million in the Gulf States, where they moke
up a majority of the workforce - and 19 million
refugees. These figures do not include the growing
number of illegal migronts who fail to appear in offi-
ciol censys statistics: an estimated 280 000 in Japan
in 1992, a millien illegal migrants to Malaysia from
Indonesia and Thailand, several million Bangladeshis
in India’s north-eastern states, an estimated 5 million
in the United States, and significant numbers in
Spain, Portugal and ltaly. Nor do these numbers
include the many people who migrated within their
own countries — say, from Russia fo Kazokhstan,
Latvia, Estonia and Ukraine or across republic
boundaries within Yugoslavio - who became interna-
tional migrants when their countries disintegrated.

Lessons from international migration policies

Border and port-of-entry controls

Most democratic governments distinguish border and port-

of-entry control from immigration law enforcement. Bor-

der controls are preferable to mternal controls, principally

beeause the former trude Tess upon the lives of the citizens

of the reeerving terronies, Slates exhibit varying capueities

for etfecuve border control, Factors mfluencing the elficu-

¢y ol these controls melude:

® Geography. The extent and terean of frontiers, as well
as the number of ports of entry and therr degree of vul-
nerability, dramatically alfect border control capacity. A
country surrounded by sca und located a considerable
distance from sources of migrants 1y clearly oy hener
position W gontrol ity borders than one with o large land
border 1ouching on a country with a lower standard ot
living. For example, Australia and the United Kingdom
have an casier tine controlling borders than Germany or
the United States.

® Co-operation of neighhouring countries, Fuced with
a persislent uncontrollable mtlux, a number of povern-
ments have asked officials in sending countries (o assist
hy controlling ¢xit. Germany has established josnt bor-
der putrols with the Crech Republic, Poland and Hun-
gary, and has agreements with these countries that third
country natonals will not be permitled o gross their bor-
ders o seek asylum in Genany, Tnreturn for their co-
operauon these countries recerve financral assistance and
techmcal help from the German government. The Ger-
man echnigque s not so much w control Crech imn-
gration to Germany, but to provide incentives for the
Cuech Republic and Poland to prevent others from com-
g Nk therr country and usimg it as a stagig venue o
get into Bavara, Thus, assistance to neighbourimg coun-
tries 15 provided 1 exchanpe Tor therr enforcement of
policies to keep people from coming from further away.
This approach has the added advantage ol mamtuning
good retations with neighbounng countries i the fuce
ol a potentially explosive issue.

® A country’s other goals. Exsing border trade, Facilitac-
mp toursm, and moving its own giiizens quickly through
border and wirport checks might run counter o eliee
uve border control. Moreover, there are potentially strong
polineal forees which imight appose effective control over
illegal migration; lor example, farmers in need of sea-
sonal workers, owners of restaurants and small busi-
nesses, and housewives want a seurce ol low wape
labour; human rights acuvists opposed Lo the use of iden-
Uty cards and concerned that cmployer sanctions may
lead employers to disernminae against ‘foreign-looking
lepal residents; and ethnie groups lobbying agnst migra-
Lion restrictions,



® Dersonnel and financial resources of the state avail-
able for surveillance, und the quality of therr utilisation,
which s affeeted by the use of technology, Tts costly to
patrol long borders,

Visa policies

The tmposition of visa requirements on states and regrons
has had perceptible effects on "unwanted” alien populatens.
Where admuistered well, a8 i Austealia, visg-sencrated data
cnable authorities to track alien entries and departures. and
also provide the basis for quite ¢redible estimates of illegal
mmmtgration, Agstralia requires visas for all tournsts (exeept
those from New Zealind) and records exits as well as entries
as part ol its control strategy, therehy enabling the govern-
ment w track which country’s cittzens overstay therr visas,
Australia s consular officers abroad are thus m a better posi-
Hon (e tighten visa controls.

However, oo restrictive visa requirements can them-
selves become an importod cause of illegal entry and resi-
deney, For example, in France the govermment’s tghtening
up of visa requicements Tor visiting, family menibers resident
mn France penerated illegal nnmgration. Visia regquirements

may also have an adverse effect on oo,

World migration in perspective *

World migration (including refugee flows) amounts
to perhaps 4 million people o year, or 4 to 5 per
cent of the world's annuat population increase.
About halk is to developed countries. Population
growih in the third world has declined from 2,5 par
cent annually in the early 1960s 1o 1,8 per cent in
the 1990s, but emigration has increosed.

Who migrates? There is no evidence of o direct
relationship between rapid population grewth rates
ar even population density, and high emigration
rates. Where the number of young adults is
increasing and incomes and employment are rising,
many young people may acquire the financial
means to act on the mativation to emigrate. Global
migration appears to be more closely osscciated
with rising expectations in many developing
countries, differentials in woges and ermployment
opportunities, knowledge about opportunities
elsewhere, access 1o fow-cost transportation, high
levels of violence in countrias, viclations of human
rights, persecution of minorities and, above all,
growing knowledge about the ease of enfering and
remctining in ancther country,

Visu controls are not o guarantee agaimst illegal nmni-
gratrenn, however, In western democracies, the violation of
immigrabion Lws after legal entry s the predommant Torm
of illegal entry. So, for cxample, overstaying 1s a common
ulfence,

Controls at borders — lund borders, along the coast and
al airports — are preferable w anternal controls. The weaker
the border controls and the preater the number of visa over-
stayers, the more peeessary it becomes 1o have some form of
dentefication system. This s a politically costly but somge
tmies unavordable measure if the number ol illepal mugrants
15 1o he continngd,

Internal controls and departation capabilities

The more elfective border controls are, the less need there 1s
for mternal controls. Most mternal controls depend on the
use of dentity cards or wdentity numbers by all residents of
the country, mcluding cinzens, which enable hospials,
ciiployers and government ageneies Lo determime cligibility
for services and/or jobs,

Among thod world countries, the capacity ol govern-
ments o control borders or o enluree mternal checks 1s pen-
erally mmmgl, and the informal sector 15 so large (that 1l 15
virtually impassible 1o use ciployer sancuons. Nonetheless,
even wnong third world countries there are increasinply
greater cliorts w eontrol entry. The povernments of both India
and Pakistan have recently issued voter idenufication cards
o prevent illegal migrants from voting. For a brief penod,
morceover, Indip sought (o build a barbed wire fence (o pre
vent enauthorised Bangladeshis from erossing the border, but
alter protests from Bangladesh it was removed,

The United States, Franee, Venezuela, laly and Span
have granted amnesty w illegal nugranis, purtly m recopni-
ton ol the fact that mass deportation 1 politically unaccepl-
able (see fox, p 7).

Nowadays, o druconn campaign such as Operation Wel-
huck (wee box, page 8115 unlikely in the contexi of United
Stules-Mexecan relations, as i mughtrreparably alicnate the
rapidly growmg Mexican-American and Hispame-American
populations, which constitule a sigmificant polineal foree,
Although comparng the deportation of illcgal imnugrants o
the depuortanons of Tews, Gypsies and other populations triv-
talises the Holocaust, west Buropean states shy away (rom
micisures remmiscent ol police states. This s particularly true
ol Germany.

The mass expulsions of alicns almost invanably violie
imernational norms espoused by the International Labour
Organtsation and the hranches of the Umited Nations cone
cerned with human nghts. While states have a night (o return
illegal mmgrants, long-term legally admied alicn residents
and citizens have a different status in mternational law and
i democralic setungs.

CDE RESEARCH b



Bul several gavernments, mostly
those ol Tow-meome developing coun-
tries, have massively deported illegal
nugrants. wsd nass expulsions have been
fairly common in countrics such as iy
and Libya, where e legality of alien res-
iency and employment 1s oflen o ouatter
ol interpretation, Migrant populations which are tolered
and considered legally resident one day soretmes lind them-
selves constdered illegal and branded as undesirable the nexL

For example, the Trag-Kuwiut crisis of 1990 and s

sequels witnessed the mass expulsion and displacement of

millions of aliens, most of whom were legally admutted or
employed but whose status was jeopardised by the conflict.
The mtermationsd commuity ek action agamst Irag o stop
the mass Might of Tragy ciizens of Kuedish background mto
Turkey.

Bgyptran workers in Libya have [requently pawd the price
for Cgypt’s relations with its eastern neighbours. The Saudi
government expelled most of its nugrant workers from Yemen
when therr government sided with Trag during the Trag-Kuwat
Crisis.

In Migeria m 1983 and FYR5, a change m governiment
and recesston linked o deelimmg il revenues led o the rein-
terpretation of the legal status of alien residents and enploy-
ces from naighhouring kands. In 1972, when Pakistan s civil
wirr ended, India foreibly repatrated to Bangladesh an esu-
mated 10 miliion refugees who had crossed mto India,

Mass expulsions in Afrca and the Arab region freguently
violate iternational norms und reglonal agreements and have
adverse and disruptive effects far beyond the lives of those
expelled, but generally the mternational conumunity has acgui-
csoed to such acts,

Over the past decade, 1t has become mereasmgly aecept-
able for democratic governments (o mterdict and Torcibly
return shups carrymng illegal miprants as well as to deport
sercened-out asylum seekers and individuals who have
entered illegally or overstayed ther visas. A number of west
European states have made deportation more credible, Bilat-
cral return agreements with homelands, wsually involving

Key foctors in international
migrotion °

The bulk of the world's refugees and immigrants are
maving from one developing country to ancther.

As governments become mare restrictive on
legal migration, illegal migration and claims for
asylum increase,

Lessons from international migration policies

financial assistanee, have elicited greater
co-operatton with repatriation. For exam-
ple, German-Runmaman co-operation has
fucilitated the returm of large contingents
of Gypsies. Increasingly, governments are
pressuring other governments (o control
borders; good neighhaours, 101s argued, do
not pernut thelr pwn eitzens or those of other countries o
violate ther borders freely, What remams unaceeptable s an
episadic crackdown, a round-thenup-and-ship-them-out
approach that oftfends human decency. The trend 15 towards
an orderly, rattenal approuch with appropriate admimstratve
ancl legal reviews,

Llegalisation and employer sanctions

In democratic settings, the difficulty and expense of remeov-
ing aliens has contributed 1o the appeal of legalisation and
employer sanchions palicies,

Legalisation: Legalisation pohey enables aliens withoul
required reswdency and/or employment authonisation 1o
acgquire lepal status, Such policies vary greatly i thenr eli-
gibility requirements, admmmstration and results. Some legal-
sations., sueh ws that i France in 1980, have been restrcted
o specific nauonalives, for example Turks. The 1980 rench
programme was also mdustry-specific, for garment mdus-
try workers only. Typieally, there 1 a cut-ofT date which
regpitres aliens to docwment that they were i the country prior
to that date.

In many countries, legalisation policies have preeeded
the imposition or renfloreement of other policies w deter ille
gal migration, v particular employer sanctions, For exani-
ple, the Venczuelan legalisution policy of 1980-81 was pre
ceded by the unnouncement of a planned crackdown on
remaimng, ilegal immigrants who shunned the legalisation
opporidnily.

1015 interesting o note that the total of 351 000 legalised
fell well below expectations. Reasons put forward for the

Amnesties: the American
experience °

in the Unite States, a one-time amnesty programme
implemented in 1986 led to 3,1 million people com-
ing forth to regularise their status. The number of
remaining illegals in the couniry is probably higher,
Despite a policy of penalising employers for hiring
ilegals, various studies have shown that the flows
across the border from Mexico continue to be large,
adding perhaps 200 000 to 300 000 (some say
mere) to the stock of illegals each year.



shortfull of legalisatons relative W the esumated size of the
illegal population melwde difficulties i securing the trust
of urimgrants, the reluctance of those with other legal prob-
lems Lo step Torward, and an excessive focus upon urban res-
idents ta the detriment of rural arcus,

[0as not elear what, 1f any, effects legalisution policies
have on iamigration debales and politics m general. German
authorities are fearful that legalisation policies attract addi-
vongl illegal immigration, While legalisation policies enable
aliens to aceede to legal status and thereby unprove their
lives, they do not elinunae factors which Toster illegal migra-
ton and iHlegal alien employment. In France and the United
States, illegal alien residency and employment 15 probably
as extensive today as it was priot (o the legalisation policies
of the 1980,

In the long run, a recourse to legalisation may undernune
migration control policies and erode the pereerved legit-
macy of immigrant settlement and incorporation, which 1s
impaortant o the Tong-term mtegration of unmigrants mto
thelr host sociclics,

Employer sanctions: In essence, employer sanctions
acknowledge the culpability of employers concermng the
employment of illegals, Luws penalising employers for ille
eally employing aliens were on the books in Germany, and
hadd been conemplited in Franee, m the period between the
two world wars. The concept was primarily championed by
orgamsed labour and the socialist and commumst parties, As
i the case of border controls, some governments are belter
able than others to prevent employers from hiring illegal
workers,

Case study: ‘drying out the wetbacks’ '°

Experiences in the agriculturol sector
in the United States demonstrate how
efforts to use non-immigrant pro-
grommes to remedy seemingly isolot:
ed labour shortages con produce
both distortion and dependence
which affect the wider economy.

The economic justification for
immigrant workers was thot seasonal
warkers are paid only when needed,
ond cre therefore lass expensive. For-
eign workers have been admited for
seasonal work by making exceptions
to generol immigrotion policies. Criti-
cisms of the first exceptions after
World War 1 ware overruled by Cali-
fornia formers who persucded the
Department of Labour to suspend
head tax ond literacy tests in order Io
provide 'focd to win the war’. Mexi-
can korm workers were contracted to
the farmers for one year, Maost immi-
grants were excluded from urbon jobs
by language, ethnicity, and/or legal
restrictions which meont that woves of
Chirese, Juponese, Filipino and Mexi-
cans were available for seasonal farm
work. During World Wor 2 o series of
so-called brogero programmes,
through which farmers obtained Mexi-

can workers on their terms, were initi-

ated, Some argued that the bragero
programmes would facilitate control
over illegal immigration.

However, these programmes had
the efect of institutionolising depen-
dence of formers on 1-2 million Mexi-
con workers, who returned year oher
year. Farms, railroods and mines
soon made business decisions under
the assumption thot immigrant work-
ers would be avoiloble when they
were needed — and paid the mini-
mum woge for the time. Dispuies with
Mexico aver the treatment of broceros
led to several years of private recruit-
ment by farmers in the lote 1240,
The programme quickly changed
fram one in which Mexican workers
were recruited, sereened ond provid~
ed with work contracts in the inferior
of Mexico ta one in which Mexican
warkers arrived in the United Stales,
found jobs, and then had their status
legalised in what come to be termed,
even in officiol government publice
tions, as ‘drying out the wetbacks'.

There was olso considerable ille-
gal immigration olongside legal
bracero entries, Between 1942 and
1964 4,4 million braceros were
admitted, and 4,% million illagal Mex-

icans apprehended, Apprehensions
peoked during Operation Wetback in
1954, o government effort fo encaur-
age Mexican workers and American
larmers to use the bracero pro-
gramme, Mexica asked the United
States to adopt employer sanctions to
discourage illegal immigration, since
the Mexican constitution prohilits exit
from the country except af authorised
points,

The end of the bracero pro-
gramme in 1964 illustrates how on
industry adjusts to the obsence of
immigrant workers. By the early
19605 brogeros made up BO per cent
of the harvest workers in California’s
tormato processing industry, and
growers were arguing that their use
was absolutely essantial to industry's
survival. What happened when they
disoppeared? The end of the pro-
grarme accelerated mechanised hor-
vesting methads in @ manner that
quadrupled production to 10 million
tons between 1240 and 1990, More:
over, cheaper lomaloes permilted the
price of ketchup and similor products
to drop, helping to fuel the expansion
of the fast food industry.
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The government must be prepared o provide an adeguate
number of libour mspectors; wentty documents must he rehi-
able and not easy o forpe, 5o that employers can determine
whether someone 15 0 faet authorised wo works and Fnangal
penaltics on cmployers must be sulTiciently gl and the prob-
ability of beng caught sulliciently great that employers will
he reluctant (o hire low-wage ilegal workers,

strongly divergent assessments are made concerning the
efficacy of employer sanctions. The concern s thal employ-
er sanchions are msufTigiently enforced, and therelore con-
stitute only o weak deterrent w illegal alicn employment.
Employer sanctions have been poorly implemented in the
United Stales breaase of the casy availability of Forged iden-
tily documents and the absence of a relighle venificauon
Sysiem.

European governments generafly exercrse more effec
tive mtermal control than does the Unsted States, but there are
alse preat vanations withun Harope. In Sweden, for example.
the universal identity card reportedly works wellin deterring
employers from hinng, illegal nugrants, and French police
conduct spot checks of mdividuals in the Metro (o dently
illegal alicns, wnd fines are regularly mmposed upon employ-
ers Tor hiring illepal aliens.

But in Haly and Spum, government controls are weak,
and the number of illepal migranis correspondingly higher
than i other parts ol Europe.

Enforcing laws prohibung illegal alien employment s
dilficult, sinee it requires money and personncl, as well ay
the co-ordination of several serviees, imost notably labour
ispectors, mnmgrabion agents and various police corps. A
further problem 1s that employment in medium and large
scale firms 1 dechimnp, while employment in small firms,
which are harder to momtor, is expanding,

Fmployer sanctions are very dilficalc to implement in
third world countries due o the farge, unregulated and infor-
maul labour foree.

The wisdom of these sunctions has been questioned. For
example, m the Unied States many Hispanic orgausations
lcared that the enactment of employer spuctions would
increase discrimimation agamst Hispanie Amenican citizens,
A government ageney did conclude that employer sanctions
had exacerbated employment discrimmation agaumst minor-
ties — a finding which was hotly disputed, and dismissed by
many s polineally motvated.

CGovernments must assure thewr own populatiens that con-
trol policies are m plage, even though there may be a con-
siderable amount of Teakage. Unless cilizens are reassured
that horders are controlled. xenophobic attacks against for-
ergners are likely o merease, since the smooth milegration of
legal mugrants depends on a public assessment that their num-
her 15 finite.

Lessons from internakional migration policies

Key points at a glance ...

® Only in very rare ¢ases s 11 possible o com-
pletely prevent illegal imnugraton.,

®  States do have the night o determme whoe
should be admited mto the country for
employment, permanent residence and citi-
renship.

® Governmenls huve been able wo control entry
through visas, border controls, and internal
controls over employment,

® (Co-operative arrangements with neighbour-
ing countries and bilateral return agrecments
are also useful ways ol dealing with nugra-
LON 185UCE,

®  Hinployer sanctions are difficult to enlores m
countries with a large informal sector, and
might cxacerbate concern over discnmimalion
dgdInst cerlun groups,

e Corrupuon militates agamst the effective
enforcement ol employer sanctions,

MIGRANT LABOUR - A MIXED
BLESSING? '

ome governments believe their country needs labour-

ers, but do not want permangnt immigrants and are relue

tant to pernnt the free employment of illegal mgrants, An
alternative policy, therelore, 1s 10 admit foreign guest work

ers for a limied peniod, The major conseguences of these
programmes citn be summarised i a senes of surprsimg and
unexpected conclusions: there 1s nothing more permanent
than temporary workers; gucst programmes are casier W starl
than stop; und one ol the best ways to actually ensure con-
tnuous, as distunct from short-leem, abour migration from a
COUNLEY OF reglon s o recrul puest workers,

Guest worker policies aum to add workers (o the Tabour
force without adding permancnt restdents (o the population,
These programmes are complicated in the sense that thew
short-term impact differs from their long-run eflects. Tl -
ly, guest worker programmes seem like an attractive way 1o
deal with o short-term problem. The costs, however, come
ller. Guest worker programmies tend 10 become Larger, and
last longer, than ongmally planned. Most programmes, once
imtiated, are difficult o terminalte,

One of the striking findings mvoreviewing the international
experience 15 that despite the long-term costs for immgrant
countries, a number of mddle-income developing countries
have turned toward the use of immigrant workers, Malaysia,
Thailand, Polund, Korea and CGreecee — all once labour-cxport



g countries - have bepgun 10 impor
unskilled Labour.

Why import workers?

Governments import workers for o vaniely
ol reasons. The fiest 1y e alleviate labour
shortages — cither macro cconomy-wide
shortages or shortages i particalar industries, occupations
and arcas. Forgxample, the need for workers who will adapt
o seusonality s as old ws agniculture wsell. In the United
Stanes, agneulture has led morequests for lemporary workers
o alleviate micro ceonomy wide labour shortages, Germany
m the early 19608 provides u elassic example of using guest
workers (o remedy macro labour shortages and the conse
quences thercof.

‘The German labour foree was shrinking for a nuimber of

reasons, wmong them a delayed haby boom; the spread of

education: heiter pensions, which prompted carlicr retire
ments; and a reluctance w sk whal was still perceived 1o be
a fragile post-wur cconomic recovery on mdustrial policies
that would have avowded the need for foreign workers, such
as mechanisation. Moreover, Germany had an undervalued
currency 0 a world of fixed exchange rutes, so (that local and
lorcign caputal was invested there to produce poods for export
markets, These Tactors, coupled with the fact that Europe was
unifying anywiy, and Germany thought i was unilaterally
regulutimg the mevidable, prompied authorities o embark on
guest worker proprammes. | These progrummes were enti-
cised by those who argued that the need to mechanise and
cncourage labour-imtensive mdustrics (o0 move abroad was
inevitable, and that 1t would have been cheaper and beteer
i the long run ro start the adjustment process sooner, 17l
sinply. 10 was said that Germuany by the 19805 had Turks 10
mcegrate, while Japan had robots on 115 assembly lines,

Mast 2 st century foreign worker programmes are like
ly to respond (o micro rather than maero lubour shortapes.
Lven ima country such as Malaysia. which has been grow-
g ut 710 ¥ percent a year tor the past decade, labonr short-
ages and forergn workers tend 1o be concentrated 10 the plan-
tation and construction scetors rather than throughout the
Leonemy.

The seeond reason For importing Lshour 1s 10 betler man-
age lnbour migration when an inflow of workers, such as
bmational or commuter libour Mows, scems mevitable. For
example, m 1989 Germany recopnised “inevitable immi-
graton by creating scasonal worker progriummes through
which Hastern Europeans could work for up to 90 days on
German farnns and 1in German hotels and restaurants, There
15 a second type of tinevituble migration that acknowledges
that natural ceonomie zones and labour imarkets cross nation-
al borders. For exinmple, there are significant two-way com-

muter flows across the United States-
Canada and United States-Mexiean bor-
ders, In Asia, more than 500 000
Malaystans commute daily to jobs n
Singapore. In many coses. workers com-
mute (o nearby nations on  weekly or
seasonal  basis. Workers commute

weekly [rom the West Bank o [srael, for
example; i northern Malaysig, Thars commule seasonally
1 harvest ree,

Guest worker programmes should not, however, be
thought ol as tools w reduce illegal immgration -- the inter-
national exprenence supgests thal a guest worker programme
implemented o channel illegal immigrants o legal puest
workers will probably result m continumg illegal immgra-
UON (see page 12),

A third reason toamport workers 15 1o provide work-
and-learn opportunitics for Toreign workers, particulurly
for foreign youth, so that the country of nnmmgration may
botl clamm access 1o another country’s workers, and clanm to
aceelerate development 1n 1 Young foreigners i pariicular
are able to engauge m work and study which, upon therr return,
accelerates economic developmient in the country of origin
= for cxample, such programmes ure the primary ratonale
for Japan and Korea unporting foreign workers, There were
40 000 tramees employed m Tapan in 1994, 40 per cent of
them from China, Most of these tnnnggs - B3 per cent — were
employed i manufaeturmg, uswilly by small and medium-
stz Tirms, and most were very well educated by the stan-
dards of ther countries of argin.

A Tourth reason is @ promote SOCH-cconomie mtegra-
tion, as 1n the Buropean Union, where labour nugration 1s
seen as a factor that could help bind member countries elos-
er logether. Sometimes, this forms part of ¢fforts o promolte
political mitegration.

The benefits of guest worker
programmes

Guest worker programmes are positive for the country of
tnmagration in that by adding workers “instantly” (o a coun-
try™s lubour force, they can reduce production bottlenecks
ancl milatonary pressures, rase relums 10 capital, and increase
rents and other population-driven prices. Sometimes they can
complement domestic skilled workers, pushing up their wages
and so on, The availability of migrant workers 1n wesiern
Europe in the 1960s sustwned high levels of non-inflation-
ary ccononmue growth. Migrant workers helped hold down
the rate of merease m wages, and ther availability pernited
employers o expand production by building additonal assem-
bly-line Tacilives that employed unskilled workers. Logal
workers eiyjoyed upward mobility as foreign workers filled
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the vacant jobs they left belund, and foreign workers some
times rased the profitability of mvestments im machtinery
because they were willing (o work at mght and on weekends.
In this way, immigrants conlribute to flexibility and wd the
upward mobility of the local population, rather than con-
tributing 1o the unemployment and wnpoverishment of the
local workforee,

Theorctically the benefits of guest worker programmes
1o the countries of origm are the theee Ry of recrntment,
remittances, and returm, Under a successtul® guest worker
programime., workers obtwn empioyment, ther familics and
Tome governments benelil fron renitanees, and return work
ers bring buck skills and invest i the home country, While
they carned money th Germany, for example, mugrants remit-
el 30 1o 50 per cent of their nel eurnmngs, reducing the
demand for goods i Germany and mereasing (he demand
for German goods 1in Turkey.

However, the beneflits of guest worker programmas have
not been realised by a number of countries of g, Although
most guest workers imtally do return home, over ime many
rematn i ther host countries and ¢ven summaon their Fann-
lies 1o jomn them, espeentlly when governments threaten o
hal{t recruttment. In some mstances, guest workers mary
locally i such cases reimntlances to the home country even-
tually decling,

While remittances do contribute sigmiicantly to the bal-
ance of payments of the home countey, the use of renntlanees
by mmugrant fumilies, and of savings by the relurmmg migrants,
arg wvariably limned by the government™s macro economie
policies. Relieving uncmployment and penerating rermltances
do not m themselves lead inexorably to stay-at-home devel-
opment: it 1s as likely that labour migration can distort devel-
opment and increase the dependence of the ermigration ared
on lorergn labour markets. To what exlent remittances safe
guard or undermine the vitality of the country of orgm s
unclear.

Many governments have made it cusy for guest workers
1o reman. In western Europe, governments permitted cinploy-
ers 1o renew contracts, und as the contracts were renewed
the workers acquired additonal rights at fiest, to bring therr
families and, in time, 1o reman. In the United States, young
people who attend umversites on student
visas are permitted to jom the lubour foree
temporarily to improve their skills, but
cmployers can help them obtum work
permts and imnugrant status, so (hat stu-
dents status s often i faet a probationary
pmmigration systenl. [ndeed, some pove-
ernments repard the reerunment ol foreign
students for tngher education as a gpood
mechantsm for bringimg hghly skilled
workers mto the economy.

Lessons from mternational nigration policies

Counting the costs

An abundance of unskilled immmgrant workers s a double
edged swords therr availability permits firms to expand ow-
put al stable wages with current technologies, but i lso dulls
the employer’s incentive to scarch for productvity-inereas-
me technologies, wlich ultimately determime ceononuie and
wape srawth, Before embarking on i guest worker pro-
gramme, povernments should consider moving energetical-
Iy to upgrade ther educational and wanimg systems, thus pro-
ducing u workforee that can meet Tabour needs nternally.

The matn costs of foreign worker proprammes can be
summarised as (1) distorvon., (i) dependence, and (iii) the
inevilable seitlement of some nugrants, Iomust be said tha
these costs are not eusily measured, since how the econonmy
mipht have responded had employers not been permitied 1o
bring m foreign workers 15 a matler of speculation. More
aver, 118 not casy o measare the soctal costs associated with
mtegrating a Toreign papulation, nor W cstmate how many
locul workers would have been employed in the ahsence of
i puest worker programme.

Distortion

Distortion refers te the et that economies and fabour mar-
kots are flexible and can adjust to labour shortages: when
low-wage foreign workers are available, employers arc
unlikely to invest m updating their technologies o deal with
thewr labour needs. Moreover, cconomie decsion-makers are
likely to make mvestment decisions on the assumpuon that
fore1gn workers will ontinue to be available, In the United
States, Frmers planted orange wrees mn areys where there were
e people, no housing, and na prospect of getung any local
waorkloree to pick the crop.

Onee ivestment decisions are madke on the assumption
that guest workers will be avatlable, it becomes hard to change
policy. Eeonomies and labour markets m both sending and
recerving areas can evolve m ways that create and reinforee
international flabour markets, which become progressively
less subject (o government control,

Dependence

Guest worker progrimmes also create
dependence, As employers depend upon
u supply of low-wage foreign workers,
the jobs themselves come 1o e percerved
by the native population as work 11t only
for foretpners, and 1oy inereasmgly dif-
ficult to find local people wilting 1o take
Jubs that have come 1 he reparded as

dirty or demeaning  This devaluing
begins 1o qustily low wages and lack of
cmployment secunity for foreigners. As



a Mfloating labour Torce, migrant work
ers are often relatively prepared or
resigned w work in vanous informal see
tor, low status, low imcome ucttvities. The
Labour market becomes dependent on
puest workers and the alternatives - ingh-
er wages, 4 greater use of labour-saving
lechnology. more employment lor groups
hitherto unemployed, and shifting man-
ulacturing to other ndustries - no longer
seem cither necessary or possible, France
and Germany recruited more than twao
thirds of the mugrants to Europe, but dependence on alien
warkers reached its zenth i Switzerland, where m 1973 one
m three workers was foreign. In Germany, Frunce, Belgium,
Sweden and The Netherlands, foreipn workers mude up ¢ight
o 12 per cent of cach country's work loree m the carly 1970,
in many assembly-line mdustries, one thied of the unskilled
and semi-skilled workers were forergn, and m textile and con-
struchion, migrants nude up g mggonty of the unskilled work-
lorees, How mduostnies respond to the termynation ol guest
worker programmes s uselulin placimg the problem of depen-
dence in perspecuve, however (See box, page 8,

Settlement

The Buropean experience suggests thal countries that recrut
migeant workers can within a decade or two expeet © have

foreign populations equad o about hall the number of

mugrants recrutled. Between the muid-1950s and mid-1970s,
the Tluropean countries that recrunted guest workers altrugt-
ed between 20 and 30 million migrant workers from south-
ern Hurope and north Alrica. About two thirds of these

migrants eventuglly returned (o their countries of origim, but
those whao stayed formed or umited fanalics abroad, piving
1oday’s Hurope a foreign population of 20to 25 muillion, This
seltlement incurs integration costs which oceur long after the
benelits of puest worker programmes have been realised, and
are borme by u broader society than the group that mtiully
benefiwd from thew presence,

As aresult of the tendency of guest workers (o become
more estublished” i their host society than anticipated, the
apacity of a seciety o ahsorb nugrants becomoes important.

Migrants will be reparded as outsilers m the cultural,
social and politgal sepse, and cannot be truly incorporated
mie the hostsociety as long as they are viewed as temporary
residents, Citizenship rules are very nmportant m mmgrant
absorption.

Governments have sought to put in place a number of
policies that would ensure the return of puest workers 1o ther
countries of orgm. and nnnmnse the distortions due to thear
presence. A foreed saving scheme s one eredible device for
compelling workers o return home. Governments can deposit

prart of puest workers” wages i mieresi-
bearing accounds that become available
only when they retuen home al the end of
the work contract. [C has alse been sup-
gested that employers should contribute
te a payroll tax For employmg Torcign
workers, These funds could be deposited
o pension and sogrl securnty pro-
grimnmics,  workmen s compensation
schemes, and other social welfare -
gramimes — partly 1o reduce the incentives
(o hare Forcign workers over focal ones,
bul also to cover the long-term costs associated with guesi
worker prograrmmes. Even il the net gain for the employer s
not eliminated. this tux could equal the social costs engen-
dered by the programime. Governmgnts can also closely mon-
ttor the labour market 1o ensure that illegal migrants are not
substtuled for legal guest workers, But, most tmportantly,
governments need to consider the allernatives belore they are
persuided by cmployers with labour shortages o mitiale a
puest worker progrinmme. Onee mmtated, progeammes are
dilTicult to terminate; mdeed, the abrupt wrmmation ol pro-
grammes oflen results in antcipatory settlement” because
guest workers realise that they will not be able w returnl
they leave,

Key points at a glance ...

®  Ciuest worker programimes are seeond-best
solulions that always produce an least some
distorton and dependence, These
programmes are casier o start tha 1o stop,

® CGuest worker programmes will come clos-
est o the wm of adding workers to the
[abour Force and not residents (o the
population, f three conditions are satisfied;
— there 1s litle ilegal wnnugration, and
there are strong labour market istitutions;
—employer Gxes o [evies minnmise the
distortions due o the presence and avail-
ability of foreign workers: and
— cconomie meentives, such as loreed
savings schemes, promote the return of
guest workers 1o their country of orugin.
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BRAIN GAIN - ORCHESTRATING
SKILLS MIGRATION /-

raditional countries of immigration such as the Urnited
States. Australin, Canada, many of the countres of Latin
America, and South Africa — have olten considered race and
nationat orgin g legrumate factor i determming who could
nnmigrate. Australia, for example, fist restricled pmmigra-
tion 10 residents of the Unied Kingdom, wd then admitted
only other white Buropeans. Similarty, from the end of the
19th until the nuddle of the 20th century., the Umited States
excluded Asians, Today the widely accepted internatienal
norm s that 1t s moerally unaceeplable to exclude ndividuals
m thus Fashion — although m practice many countrics do give
preference o mdividuals whose ancestors orgmated in that
country, or who are culturally sumilar to the natve population.
Criteria for adnssion that are umversally regarded as
legitimale are family unification, and the skills of the polen-
tral mugrant. Family unilicabon s ustified on the grounds
that the family constitutes o natural unit which should not be
arbitrarily separated by international boundaries: familics
lezally residing within a country thus have a moral ¢l to
bring m their parents, thew children and, 1 some mslances,
other relattves. The skills level of the potential migrant s
reparded as a legitimate eoterton for admission, yustificd on
the grounds that countries have a reasonable witerest in admit-
tiny those who best meet the needs of therr cconomy.
Broad trends wong vountries such as Canwdy, the Unit-

ed States and Australia are converpging on the desirability of

adnttng skilled migrants, but there s continuning disagree
ment over the appropriate method for choosiog skilled
migrants mall the traditional countnes of immigratuon. For
example, should govermnents seek well-educated, nghly
skilled people without regard for present lubowe foree require
ments”? The consequence Tor Australia of this policy 1 that
muny of the skilled migrants - especially engineers have
been unahle o find employment, euther beguuse there was a
decling o the demand Tor certanm skill catepores or because
there 15 a poor 1it between the pre-mipration experience and
qualifications of migrants, and the expenences and qualili-
citions sought by host country employers. Indeed, unless they
are selected o il speeific positions, skilled migranis can be
disadvantuged by the fact that their overseas qualifications
may not be recogmsed, they may lack adequate kinguage ancd
cultural skills, and they may suffer from discrmmmation. Alter-
natively, recritment could be tied (o occupations where there
are known shortages, and ¢ven to specitic
Job apenings,

How closely should migration policy
he linked (o existing labour foree needs?
How docs a government decide what skills
are or will be needed?

Lessons from international migration policies

The record of skill mmgration programmes are nuxed at
hest. Governmen(s migrested in embarkimg on a skill nogra-
tion progrimme will need to make mayor conintments of
finances, personnel and me, Aostralia, Canada and the Uml-
ed States — the countries most favourably placed w attracl,
recrt and exploit skilled magration  have encountered seri-
ot problems which pomits 1o a necd for caution m embark
ing on a skill ngration program. Whether or not the move
mient of skilled people disrupts the ceononues of the country
of origin and the long-term consequences ol this also needs
10 be consiered.

Identifymg skill

The assumpuons underlying the aceeptability of skilled nmugra-
non policies are that governments can assess what kid of
manpower the ceonomy needs, and at skills can be assessed
m soime obyjectve fustoon, Skills can be ascertimed m one
of several ways: the education level or occupational expert-
ence of the migrant: the financial capaeny of the migrant o
mvest m economie activines that would employ local peo-
ple; and the nugrant’s fluency 1 the local language. Some
skills-related characternistics are abservable, but others, includ-
g entreprencurial tilent, ambition, creativity, work cthic
and cubteral adaptability — what scholurs call culiural cap-
tal®  are not.

Australia grves preference, usimg a point system, to mdi-
viduals with g successtul business background and capital o
ivest, o those with cducation, age, skills and other charac
tenstes which wdicate a high capacity W contribute 1o the
Australian cconomy, and o those with outstanding creative
or sports Lalents, Like Australia, Canadi has o points system
hased largely on the Tabour market skills of the cundidate,
mcluding education, {Tuency 10 Hnglist or French, as well as
bustess and ivestment experience. In both Canada and Aus-
tralia, imimediate family members who alse qualify under the
skill categories are prven first preference for admission.

The Umited States places less emphasis on skills than
Australin and Canada. and greater cinphasis on family uni-
lication. In 1990, however, o new immigration act increased
the number of cmployment-based visas available w profes-
stomals with advanced degrees, and to individuals with busi-
ness skills or mvestment capabilities. United States policy 1s
chiefly the responsibility of the legislative branch rather than
the exceutive. Specific details ol policy, such as the number
ey he admiutted in a grven year and a prven calegory, are purt
of imnigraton Taw and ¢annot he
changed readily by Conpress, or
changed ac all by the admimstration,
As aresult, Umnited States policy 1s lesy
{lexible than those ol other recerving
natons.



The skills level of annmgrants to
Awstralin and Canada 18 compurable o,
if not lugher, than that of the native pop-
ulation, which supports the view thal
imngration hay resulted i a modest
improvement m the overall stock of
lunnaet capital. This s not 1he case in the
Unned States, where the skills level of
imnugrants has declined over the past 30
yeurs, This indicates that a pomts-tested
system has discernible eflects.

In all three countries umversities
mdircetly play a role in the chosee of new
migrants, mamly through providing
potential imnugrants with employer con-
nechions, Hmployers may, m clfect, nonnnate mdividuals for
admission. In the United States, for example, students with
advanced degrees and hugh levels ol professional skills sre
olten gble to find employers who then help them o obtn
the coveted green card® which entitles us holder (o remain
ut the United States, and subsequently to seek citizenship,
Untversties provide potential immigrants with cmployer con-
nections, and employers may, i effect, nominate mdividu-
als for adnussion.

Although wigrants” skitls are often regarded as central
Lo migration policy, skill s anly one of several criwera lor
deteriumng who will be granted nnmigration status, and
competing eriterta affect the outcome of skilled migration
programmes. In all three countries, family reunion s ligh
preority, As the number of family micinbers admitted cach
yaar mereases. the number who can be admiited under skill
crileria declines correspondingly, On average, morcover, funi-
ily members wend to have a lower level ol skills than the
migrants with whom they are bemg united. The skills bal-
anee can be restored. cither by reducing the number admi-
ted under Fumily reunion (by excluding brothers and sisters
or adull children) or by increasing the annual quota so that
more skitled migrane can be adnitied.

The benefits of skill migration
programmes

Increasing human copital

Fconomists argue that an merease 10 human caprtal will result
i nse i productivity, which m turn generates more employ-
ment, Skilled migrants arrive already cducated and troned,
S0 that the recerving economy expertences o nel Increase in

human capial withoul having to subsidise s creation. 11

fmgrants are young and skilled. s time they will contribute
to the economy 1 a way that will henefit the entire country.
Skilled people drive the ¢eonomy and therefore provide
employment for the less skilled; 1f firins need engineers and

manggers, they should be free 1o reerunt
outside the country when locally skilled
people are not aviilable, Marcover, firms
v third world countries must compete nol
only agamst one another but also against
firms m the first world, and must there
fore have the kinds of ighly skilled peo-
ple that enable them to compete global-
Iy, Mulaysia, tor example, inports people
with skills. even though at the same tie
some of 1ty own educated ciizens seek
ciployment abroad. The mternational
experience also sugpests, however, thal
when migrants do create small business-
s, they often prefer wo hure migrants (rom
ther vwn ethme communnies mther than employ locals.

‘Spillover

Omne of the chiel presumed benefits of skill imgration s what
some ceononmnsts reler (ooag spillover” Tmmngrants are
belicved 1o possess certantt trants that cause then to work hard-
et il be nore mnovative and dynanne, I0s thought that
they are more likely than nutives o be entrepreneurs who can

Jump-start lacklustre cconomies by creating new busimesses

and developmg new products. A report from the Eeonomie
Council of Canada notes, however, that 11 s neeessury w
prove, rathet than assume, that mumgrant entreprencurship
contributes (o the growth of business above what 1t would
have been 1n the absence of mgration,

Increasing financial capital

Canada, Australia and the Umted States have mtroduced spe
cral eeononie admissions categorics for ‘investors™ or “husi-
ness migrants' that are effcctively desipned 1o lure those indi-
viduals with financial capntal (o invest i the host country,
The assumption behind such policies s that any expansion
of the sum of capital investment in the country s beneti-
cral; therefore, special migration incentives are needed to
attract sutficient investment. Business nugraton progranmes
(o attract investors and capital are penerally regurded as a
lailure in both Canada and Australia, since much of the mvest-
ment has gone into real estate rather than o the creation of
employment. When migrants do create small busingsses, they
often prefer o hire migrants from ther own communities
rather than emiploy locals. Both countries have had (o sus-
pend and revamp therr programimes,

These programmes have been heavily enticesed hecause
ol fraud and other unimiended consequences, guite aparl from
the pereeption some have that they allow the rich o *buy’
therr way mito the country. [Cis interesting to nole that the
controversy over the rapid immigration of Asuans o Van-
couver is generaung fear among the minigrants, cspecially
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those from Hong Kong, that the city’s
resulents are about to shut the gates”
Most Hong Kong nugrants come m as
mvestors (hrmging o mmmam ol
$350 000 1o live in British Columbra, or
£250 000 10 live elsewhere in Canadla),
and feel "they want our money bul not
us  The Urbeir Ave (a World Bank pub-
lication) congludes that, “while com-
munily teaders attempt to calm these
fears, there wre many indicators ol
racism T and an anti-mmmiagrant backlash, such as the recent
political triumph of the Reform Party m British Columbia,
which was entical of Cunada s Eberal onmigraton and
refugee policies.

Competitiveness and new links

Trmigreatian smght play d role in bringmg mto a country spe
cific skills such as language, cultural funilianty and personal
networks. As countries inereasingly become “suburbs in the
globul cconomy” thurd world firms up agamst ther First world
counterparts ¢an benefit from the ereation of cultural tinks
and technology transter to which skill migration programmes
conteibute. Highly skilled people enable third world firms o
compelte, not only with each other but globally. However,
there 1s as yet scant evidence on the efficacy of targeted skill
(LEFLLON PrOBFATIMES,

Unemployment

The most contentious debate on skill migration centres on
the question of whether immigrants take more Jobs than they
create. Do skilled immmigrants adversely affect the employ-
ment ol native workers with comparable gkills? The pencr-
al answer one finds m the cconomue literature s a qualified
no

Although there has been litte empineal research on the
tmpuct of imrugraton on native job prospects in Anstralia
and Canada, this topic has recerved much attention e the
Uhinted States, where a recent review concluded: “While nmmi-
pratton may cause some deerease i employment and wages
among jow-skifled non-immmigrants, depending very much
on the region or mdustry examined, these elfeets are small,
Immegrants (and illegals) tend toward only weak suhsu-
Lutability or complementariy with non-imnugrant groups,
with the overall resull being essentially benign, Other stud-
108, however, point o the mpact of illegal migrants on keep-
ing wages downan the Unsted States apnicultural sector.

This concern for the local workforee obscures the pos-
sible unemployment of skilled migrants in countries of des-
tnanion. While often portrayed as the cause of the problem,
skilled migrants may suller unemploymnent and soctal mar-

lessons from international migration poh'c:es

pinalisation. For example, i Australia
many skilled nugrants, particudarly eng-
neers, have been unable to find employ-
ment. One recent study Tound that among
people clannmy qualdificanons i gvil engr-
neering, those (rom non-Linglish-speaking
backgrounds were lour o seven tmes
more Hkely to be wneniployed than Aus-
tralian-born civil engiaeers.

Skilled muigrunts are unemployed
criber because the demand for certum skill
estegories has declined, or because of a *transterability pap
— the disjuncture between the pre-nngration experience and
gualifications of nugrants, and the experiences and qualifi-
catms soupht by host country employers. Imported skills
must respond Lo true vacancies i the countries of destima-
tion, and the skills of the niugrant must fit the requirements.

Crities of skill migranon programmes are concerned that
local gradusies ol high schools and colleges will be resent-
Ful 1l good jobs e taken by imnugrants. The political con-
sequences could be alarmimg, 1 skilled migrants are needed
10 drive the cconomy at o e when locally skilled people
arc i sharg supply, then firms should be permited to reerunt
older qualified migrants from abroad who can tenmporarily
fill the gap until the educational system g expand the coun-
(ry s humian resourees.

As wus the case with guest worker programimes. the
nnportation of skills shouwld not oceur at the expense of oppor-
tnities Tor triming and advancing the local populanon. There
15 also the nisk that skill nugration progranimes will becoine
i substitute for the kined of education and trinmg, programmes
thut will cnable a country Lo meel its manpower needs inler-
nally.

Key poinis at a glance ...

®  Governments need (o consider whether they
are doing enough to keep skills within the
country.
® To be successful, a skill migration programme
must:
— determme need;
seleet and recruit appropriately qualified
workers;
— mtegrate them into the national economy:
and
— conduet subsequent evaluations of
programime effectiveness.



CHANGING MIGRATION
PATTERNS THROUGH
REGIONAL DEVELOPMENT '/

ominant mternational movements of PU()])lL‘ are

south south, Nonetheless, substantial miprations also
oceur when relatively poor and rich countries are ¢lose W one
another, Frustration with the melficiency and costs of mea-
sures For restricting, the number of illegal and legal migrans
from a gtven pool of aspirmg entrants has promoted mierest
m measures o reduce the pool of aspicants. Can countrigs off
destmanion influence conditions 1 countries of origin so tha
fewer people will emigrate moscarch of jobs and higher
wiges”!

Three magor policy mstruments — expanded trade, for-
erpn investment and development assistance auned at stim-
utatmg the cconomies of sendine countries m an effort to
reduce the SOC1IO-LC0NONIG INZCTIvies I"“l' exil are reviewed
here, Most often the miagor constramt oi destimation coun-
tries e respect of improving the economie conditions aned
labour markets 1 sending gountries, and thus lHnitmg the
pressure o emigrate, 15 the policy framewaork ol the send-

ng country,

Expanded trade

In theory. this 1s the moest promistng iostrament, From the
view ol reducing migrauon, trade has two benefits: 11 st
ulates cmployment i the country of orgnt, and it reduces
the demand [or low-wape Libour 1 the country of destina-
non, Destimation countries can give preferenual access o
goods produced i the country ol ongim, sclectively lower
trade barniers, and lower or end protection agamst Tabour-
miensive mmports, The effect of such policies can be w expand
production and mvestment m the country of onigim, provide
more ciployment, and, for the country of destination, ¢lim-
nate many low-wage jobs that attract migrants. Maoreover,
m nepotiatmg trade conditions there 15 some room (o milu-
enee the sending country™s policies.

Thats the theory, The reality 1s that trade policy 18 a com-
plex tool. In the short term, a reduction m teade barriers can
result it the closing down of protected imdustries m the coun-
try of ornpm, and mereasimg uncimployment, The removal
ol trude barriers between the United States and Mexiweo, Tor
example, 15 expected to result moa loss of employment n
Mexico s agricultural sector, especrally in corn producuon,
smee corn 18 more cheaply and efficiendy produced m the
Umited States. Morcover, ihe development spurred hy freer
trade can often merease, rather than reduce, imcentives o
enugrrile,

In the words of Wemner, trade, ‘rather than serving as a
substitute for labour migration, may actually mduce it by ere

ating new netwaorks, expanding channels of communicauon,
and mereasig communications. Only after an extended per-
od of ceomomie growth and a sipnificant rise in wages s there
likely 1o be a substantual reductoon wm pressures lor enuigra-
tion 1+ Higher incomes make emigration limangilly casier,
rinse expectations, and could lead o growing dispariies in
the migrant-procducing countries, Development induces mipra-
ton from rural 1o urban arcas, and thus sets o motion a
process ol step nugration, Although development provides
more jobs, 1n some sectors ol the cconomy labour opportu-
nites may deteriorate,

Lastly, with greater development comes an mereuase in
communication and imformation aboul opportumities else
whure, [Uis unelear which of these factors 15 most milucntal
i induemg emigranon, Probably the most decisive varable
15 the loss of employment i some sectors of the ceonomy,
but there s evidenee that the other vanables are also sigmi-
cant determinants of nugeahion, 1t s undisputed however,
that the short-term elfect ol elimimatng teade barmers and
mereasing development s more, rather than less, migeaton:
Korew, Tarwan, Hong Kong, Turkey, Greeee and Puerto Rico
generated larpe numbers of mugrants as their eceononnes
expanded under the wnpetus of trade.

Mast of the discusston as to whether ngration and trade
are complements or subsututes has been conducted within a
long-term framework i which investment patterns can alter.
[n time, as development continues, cnugration declines, Lucas
provides evidenee (o supgest that emgracon declines, not
when employment and wages between countries of orngin
and countries ol destination are the same, but when a speci-
Ficd level of G per capitaos reached, This ‘mipration tran-
sion appears W take place when GDIP per capita for coun-
trics ol orymin moves mto the $2 000 10 $3 000 range.

In qssessmy the elficacy ol trade policies m deterring
migration, onc needs to look at the range of policy instru-
ments open to the countries of migrant destination & improve
the trade position, and employment in particular, in the coun-
tries of orngi. A cerineal distinetion mugst be imanmtamed
hetween changes i the destination country’s own policies
versus an abtlity o alTect ongin country policies. Within des-
fination country policies, a further distinetion must be made
between providing imports o the countries ol migrant orgzm
on a preferential basis versus dircet allcipts to enhance
exports [rom the countries of onpnn. In principle, the igh-
er-tmeome destimation countnes could improve the werms of
trade for therr lower-income neighbours by subsidising the
Mow ol unports mte the countries of nugrant origin, Indeed,
food and represents precasely such astrategy, which could be
replicated more penerally with other Forms of subsidised
trude,

A peneral improvement i the wrms of trade through
lower import prices normally leaves any country hetter ofT,
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and the enhanced outcomes al home may deter migrabon.
However, selective reductions in import prices depend enc-
ically upon which imports are alTected, Any reduction in
prices ol the more labour-intensive, import-competmg nidus-
(ries can obviously displace Tabour and henee potentially
exacerbate the desiee to emigrate, This eriticism s frequent-
ly levelled at food wid, which may hurt the smaller farmers
and agricultural labourers.

similarly, in principle, a number of methods cxist for
ollermg preferential access to orgin country exports. These
range (rom the selective lowenng of nnport barrers agamst
the speeific countries of orngm. but not others, to lowermg
nnport protection against the specific poods exported by the
country of origin, o overt preferential buying of origim coun-
try goods despite less competiive prices. Lowenng unport
barrers 1s never casy, and will naturally meur resentment
from domestic import-competing business. Lowermg pro-
techon apainst labour-mtensive imports from the country of
ortgin may be partieularly potent 1 reducimg emigration pres-
sures. Not only should such a strategy help to provide jobs
m the country of ongin; 1t can also elimimate jobs wiractng
immigrants (o the destination country,

Investment

Movement of miernational capital 10 low-wupe regrons can

hasten development, but, at present, myestiment 1 very poor

countries rematns low. One importunt reason 1s that there s

a higher rate of return on investment i higher-income

cconomies, Other reasons melude:

® many governments of low-wage economies have been
hostile (o Foreign investment, or have Tailed o take appro-
priale measures o make investiment attractive;

® oyl labour laws are olten o disincentive;

® nfrasiructure, such as power and (ransport, are unsalls-
factory-

® 0 the absence of nass primary educabion, human
resources reninn neglected; and

® povernments are often unstable and corrupt.

There 15 often littde countries of destination can do w pro-
mote dircel foreign mvestment, sinee the obstackes (o such
mvestment can penerally be addressed only by the country
of ongin,

Aid

Similarly, development assistance wmed atimproving cmploy-
ment, wages and productivity whieh might, i the long run,
reduce emigraton can be undermined by the policies of the
country of origin. Many third world governments are domi-
nated by rapacious clites which are more concerned with their
own prospenty than that of their country, Much developmenl

Lessons from international migration policies

ard has gone into projects that do little to expand employment,
and food wid has often brought down the price ol agriculr-
ab goods and hurt job ereatron 1 the agnicultural seetor, as
supgested carlier. Moreover, the financial wd that one gov-
crnment provides another 1o promote ceonomie prowth and
thereby reduce prossures for emipration may be diverted by
A predukory regime o private bank accounts. Indeed, there
are many accounts of govermment officials becoming rich with
a speed that parlinmentary cheques alone canmol explan.

Al gun he effecuve i ercatng mlrstruewres and relieyv-
ing poverty — though nether s likely o do much 1o stem
migration, More importantly, development assistance can he
an mstrument for mducing governments 1o adopt labour
absorpuon mvestment stralegies and promoting ceconomie
liberalisation inother words, wid, either bilueral or through
maltilateral international msttions, can serve as leverage
for changing the policy framework ol the sending country.

where ad can be effective 1s m enabling refugees 1o
retuen home onee strife and violence have ended. Awd 1s prin-
cipally needed for two reasons: w provide refugees with trans-
port and supplics o po home, and 1o help with reconstrue
non. Assistance can range from mine-cleanng operations (o
measures 1o restore transport and trigation facilities, so that
returnmng, refupees cun resume agriculral production,
Refugees may need seeds, agriealtural implements and finan-
cral assistance to enable them w plant crops, as well as sup-
plies of foed and clothing to get them through until the
harvest,

Axd 1o disaster-afthicted arcas from which people have
Fled s another form of practical and humantanan interven-
uon that has made a substantial differenee 1o the magmitude
of enugratton, discouraging internally displaced people Irom
crossig international boundares. Those countrics willing
and ablc to provide international assistanee should consider
the case ol internably displaced people as well as relfugees:
there are more people who are imernally displaced than there

are refugees.

Key points at a glance ...

& Trade, mvestment and development assistance
are weak mstruments in terms of changimg
home employment opportumities and thus
alTecting outflows from neighbourig coun-
trigs. The evidence 1s mxed @t best, and 2
gualilied prcture emerges as to the combined
eflicucy of the three instruments,

® o the short term, development spurred by
freer trade results in more rather than less
mgration.



REFUGEE POLICIES '¢

y 1991 10 was estimated that there

ware 30 million refugees wnd mtee-
nally displuced people m the developing
world' (see boxe page 19), Although
relugees are a4 worldwide phenomenon,
the Afvican contment s now the principal
source of the world's refugees and mier-
nully displaced persons. In 1993 there
were six mllion refugees (and another
three million mternally displaced) i
Alticy, onginating in 22 countrnes and
scatwered among I8 countrics, Although
the United Navons High Commussioner for
Refugees (UNHCOR) has attempted to develop a - compre

hensive refugee policy and Lo get at the root causes” of

refugee flows, in pracuce povernments ud mternational agen-
ces have Largely responded to relugee flows i an ad hoe case
by-case lashion. Governments in Alne, and indeed clsewhere,
have responded with @ number of stratenes mlended Lo linmt
the number of refugees that are produced and 1o reduce the
number entenng thew countnes by providing lemporary pro-
tection i licw of outright refugee status, by Tacilitating the
return of relugees when conditions have mmproved, and, m a
few mstunces, by intervening m the country of onigim m order
to elimmate the causes of relugee Mows.

Refugee policy o clearly distimguished from immigris
ton policy: whereas immigration policy 15 designed pni-
marily to serve the mterests of the recerving country by
admittmg selected categores of Torcign nationals and pre
ventimg unauthorsed entry by all others, refugee policy ans-
es from the legal and moral obligations icumbent upon open
sociehies by virtue of then membership i an mternatonal
communily,

Most fundamentlly, mternational law obliges states not
1o rejeet foreign applicants for asylum i such rejection entails
their bemg returned to a place where they are in danger of
bemg perseeuted (the non-refondement principle). As Wemn-
er argues, he ghosts of shiploads of Jewash refugees who
were wrned back 1o Nazi Germany, where they were then
slwin, should haunt policy-makers, ™™

Defiming ‘refugee’

The basic miernational mstrument for protecting relugecs

s the United Nanons Convention Relaung w the Staus off

Refugees which was adopted in July 1951, shortly after the
creaton of the UNHCR, The scope ol the convention was
ecxpunded by a protocol adopted 10 1967 ‘The convention
states that relugees should be treated ‘without discrimination

as to race, religion or country of orngin It states: *Bvery

refugee has dubies to he country m which
he Tinds hemsell, which eequire in par-
teular that he conform to s laws and
regulations as well as (o measures taken
for the mamntenance of public order, Crut-
teal elements methese instruments are:
persecution, war and generalised vio-
lenee, and life-threatening siuations, A
refupee s defined as o person persecut-
cd, or having a well-founded fear of per-
secution, for reasons of race. religon,
nationality, political opmon or member-
ship ol a partcular social group, Anoth-
erimportant clement 1s the principle that
no person should be foreed 1o return 1o
a country where his or her life or freedom would be endan-
pered, Article 33 prohibits aostate from expelling or returm-
g arefugee, Other legal documents delinmg refupee in
imternational law arg the 1950 Statuwe of the Office of the
UNHCR and subsequent authorsations by the LN General
Assembly, the 1969 Convention Governing the Speaific
Aspects ol Refugee Problemy m Afnea of the Orgamsation
of African Unity, and the 1984 Cartagena Declaration on
Refugees (in the Latm American region).

Supplemenung the 1951 convention, the Cartagena dee
laration m¢ludes  peneralised violence, forcign aggression,
mternal conflicts, ngssive violation of human rights, or other
circumstances which have serously disturbed public order’
These events have w be of a kind that theesien the lives, safe
ty und freedom of the persons m question.

As Wemer poiats out, ‘the defimtion of relugee need not
be expanded 1o melude all whose human mghts are violated
or who are in cconomie distress, for that would result m o
massive merease m climants beyond whalt stales can rea-
sonably be expected to aceept, and hence would undermine
the asylum and refupee regung ™

Refugee flows

Refugee Mows have also developed oo varely of patierns
in the different regions af Alrca. In southern Afmea, vio-
lent decolomsation, the presence of white settlers and exter-
nal mtervention by outside powers (including South Alnica)
exacerbated ethnte and regional cleavages. Major flows
the region have been (rom Angol, Maozambigque and, o some
extent, Zawe. On the Horn of Alrici, secessionistimovements
and mrredenust claims — all part of u process ol competitive
state formgtion - led o large-seale violence und refugee flows
i Ethiopia, Ertrea, Somalia and Sudan. Blsewhere i sub-
Suharan Afrien, weak predatory stales, charactenised by con-
tending elites concerned with therr own gann, Ted to the nus-
allocation of resources, exploitaton and repression, which
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produced massive refupee flows. Chad,
Upanda. the Central African Kepublic,
Liberi, Sierea Leone, Rwanda and
Burundi have all expenenced violent
implosions winch produced considergble
relugee Mows. These Nows, i additon
1o the sulfering imiposed on the refugees
themselves, have placed a heavy burden
on the countries that recetve them,

The burden of refugees
on developing countries

The burden refugees place onacountry’s
e, environment  and  ceonomig
resourees 15 partieularly great for devel-
oping countries. For thewr part, developed
countries have made clear ther unwill-
meness to reseltle signiticant numbers of
refugees from the south.

As such. the expectaton s that there will be relauvely
few mntercontmental asylum seckers, and that refugees will
stay i the south, in return for which the north will provide
fimancial assistance. It has been suggested thal ceconone wd
rather than agting as a remedy for a country 8 high unem-
ployment or low ceonomie growth rate might be miended as
payment (o a povermment to halt o refugee low.

As Waemner stades, "To put o bluntly, governments may
pary 1o avord what they do not want™ ¥ Eeononig assistance
from the Umited States to Hiotr mthe 19705 was intended to
persuale the recipient country o halt the exodus, Govern-
ments can also use ceononue leverage o mnduee other gov-
erminents w relinn relugees.

For example, the United States and France were willing
to provide ccononue ussistance W hailand on conditon that
the Thins hold Victinamese refupees rather than pernnt them
o try to enter then own counlries,

Would-be migrants oflen seck entrance 1 developed
countries by elamimng asylum: in the north this has rased
1ssues regarding the entenia and procedures lor choosing those
whao seek protection and seregning out those who do nol qual-
iy, The Unned Statey and various west European govern-
ments have tghtened up ther asylum processes and limited
access either through mterdictions or by creating, “safe havens’
1 third countries.

The stales of western Europe have also signed a varety
ol regonal agreements intended w harmonise teir asylum
procedures, to create buflers in central Hurope o reduce the
flows mto Germany, and to establish procedures for contin-
uous ergovernmental consultations,

No single country should be asked 1o provide protection,
and bear all costs, Tor aceepting refugees. An equitable mter-

Lessons from international migration policies

national regime for sharnng the costs of
accommerdatng refugees and refugee set-
tement 15 vital.,

intervention

Governments need (0 assess o whal
extent they should participate i political
ellors o reduce conflicts i countries that
generale refugee Mows, help (o manage
refigees and thenr returns, and what
resources — linancral, econenue, military,
moral  they should coniritnie, When
slutes are unwilling or unable Lo mtervene
o remedy conditions e source countrics,
the maoral pressures for more generous
entry policies increase.

A important departure from the past
15 the use of military mtervention 1o
restore order in the country ol ongim and
reduce the outllow of asylum seekers, Nationul security pol-

Refugees

Worldwide refugee flows show no sign of abating.
Within Africa alone, the number of refugees
increased from 2,7 million in 1981 10 5,4 millien in
1992, and in Asia it wenl from 4,6 million in 1981
to 7,2 million in 1992, Wars in Yugeslavia and in
the farmer Soviet Union have alse generared massive
refugee flows in Europe, from 400 000 in 1981 to
3,6 million in 1992. Growing numbers of refugees
have sought asylum in the United States and in west-
ern Europe; in 1992, more than 400 000 people
Sﬂllgi‘lf L—]Sylum in GEI‘any CJ|0I‘|E.

The list of countries now producing refugees is
long: Afghoniston, the former Yugoslavia, Rwanda,
Mozombique, Somalia, Ethiopia, Eritren, Liberia,
Angela, Azerbaijon, Tajikistan, Burma, Haiti, Sudan
Sierra leone, Burundi, Sri Lanka, and Armenia.
Many of these countries also have large number of
internally displaced persons. According to the World
Refugee Survey, the numbers of refugeea declined in
1993, but the number of internally displaced persons
has grown,

A|though many are refugees, others are eco-
nomically motivated migrants using the asylum claim
as o way of gatting into countries that they cannot

enter ynder migration laws.



wy s now linked (o refugee policy as mgins 1o end. Human
rights are now a global matter, and povernments may create
refugee burdens Tor others,

There s 3 new and growimg worldwide consensus that
external intervention to deal with political and economic
erses willn stutes that generate relugee Nows can be lepit-
imate, but only (f this s authorised by the United Nauons
or repional bodies. Uniied States intervention in Hanti, and
mulfid el armed micevention e Irag, Somalia, the lor-
mer Yugoslavia, Cambodia and elsewhere have been carrned
out with United Nations approval. Bilateral negotiations for
preventng or accomimuodating relugee flows or arranging the
return of refugees have also become more pronounced, such
us those between the United States and Cubi, Gernnany and
Poland. Bangladesh and Burma, and India and Bangladesh.
After years ol hesitation, Nato militarily mtervened aganst
serbra, foreed a ceaselive and agreement among the cone
lending parties, and then seat i troops to separate the armaed
forees,

There have been sumilar efforts at regronal intervention
by West Afnican governments in the crvil conflicts in Liberna.
Hemonal peacckeeping operations by countries within Africa
are particularly pronusing, but they are likely to need linan-
cral and logisticai support from developed countres.

Western Buropean governments have had litde suceess
i changimg conditions in the Balkans or i the former Sovi-
et Uston that have generated relugee flows, meluding those
rom RBosnur, Crowti, Slovenu, Serbwa, Chechnya, Azer-
baijan, Armenia and Tajikistan, International interventions
have lurgely been for providing humamtanan assistanee or
peacckeeping operations, when the contending ssdes have
agreed to an international presence,

The stutes of centrul and castern Europe are now adber-
g Lo the basic international mstruments noted above as part

ol their demonstration that they possess the gualifications for

admission mto such orgamsations as the Council of Burope,
The United States and western Burope have 1n recent years
become recerving pobes i reguenal relugee systems that have
some samilarthes with the southern African suuatron. In
regional systems of this kind, taflic s decidedly one-way,
and potentially very large, The patterns of Toreed nngration
reflect the presence of zones of war or massive human rights
violations alongside countries of relative peace and civic
order,

To further complicate matters for recerving states, there
18 also a parailel division ol ceononnie wealth und migration
flaws, For such structures of conflict amd mequality 1o hecome
a refugee system requires, i addition, an mirastructure
which permts the moverment of polential relugees, supporl-
ve sactal networks from previous migrations, a body ol inter-
national refugee law which accords refugees specilied nghts,
and, mostmportuntly, effectve commumcatuons, Where

these have not been contractually acceped and/or incorpo-
rated in nabional legislation by receiving states, we can say
that de Facto refugee systems develop mstead,

Key points at a glance ...

® Relugees are normally diven from therr coun-
try of orgin by a nabonal erisis, whereas ille
gal imnugrants make a promarily individual
decision Lo cross borders,

¢  Countrnes need o reconeile therr national
interest with thewr internatonal obligations
towards refugees.

®  Ihistmguishing between peaple who quality
as refugees under international norms and ille
etimate asylum seckers could be seen as an
admustratve rather than moral prohiem, Bul,
as Weiner warns, ‘states will not escape (tom
the moeral conundrum of devising ways of
deterring false clurmants without detereimy

genuine refugees™

CONCLUDING REMARKS

E‘-ﬁ‘ o thus report we have summartsed the mternational poli-
wCy expertence with respect o five crinical 1ssues: manap-
g illegal innmigration; the costs and benelits of migrant
labour or guest worker programmes; the complexities of tar-
geted skills migration:; mlluencemg nmigration patterns through
reptongd development: and refugee policies,

All these 1ssues are important in thinking about how
South Afnca deals with the package ol ssues that make up
migrahion policy. Many of the lessons and ideas ansing from
this review of the international expernence are applied t South
Alrica i the second report m our Migration Senes, entitled

A new approwch fo eugration policy i South Afrieq,
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