MOVING SYSTEMS. EQUAL PROGRAMMES FOR REFUGEES AND ASYLUMSEEKERS IN GERMANY: THE ROLE OF THE DEVELOPMENT PARTNERSHIPS

by Maren Gag

If counselling and support for migrants and refugees is to be effected on principles such as self-responsibility and self-respect, this requires concepts and framework conditions which take account of people’s individual life situations and their various potentials, seeing these as an advantage and opportunity for society. It was only recently that this discussion took a new turn in Germany, although immigration has been here for many years.

German policy towards refugees and asylum seekers is characterised by an extraordinary degree of segregation. This group is extremely margin​alised as a result of restrictive legal framework conditions. In view of the situation of structural discrimination which they face, they need particularly flexible systems, taking a constructive approach to their individual life situations and making use of the variety of different previous experience they have. These systems are also needed in order to get some movement into the discussion in society, to move forward in the participation of refugees and asylum seekers and at the same time to demand and monitor equality of opportunity as political controlling mechanisms. 

The European community initiative EQUAL is the first instance in Germany of the creation of a labour market tool which also includes refugees and asylum seekers. It comprises large cooperation alliances, known as Development Partnerships (DPs). They at last open up fields of experiment for combating discrimination in the labour market. The cooperation of a number of different actors makes it possible to create educational concepts in line with the life situations of refugees. The development partners work within the system, and remove barriers by optimising transitions between counselling, vocational pre-qualification and training for refugees and asylum seekers. This is supported by new forms of cooperation, tackling obstacles with the intention of generating new stimuli for change in government and administrations. In Hamburg, the projects “Qualification Offensive for Asylum Seekers and Refugees in Hamburg” and “Safe Haven in Hamburg – Vocational Training for Refugees” have been in progress since 2002, attacking restrictions in access to training and the labour market, systematically and successfully. They aim to eliminate disadvantage, to enable access to opportunities, and to implement target group specific concepts for vocational training. The following account describes and analyses experience in the Hamburg Development Partnerships in the light of the restrictive refugee policies in Germany. But before consideration of the mode of operation and the format of the network, a brief outline is given of the legal standards applied to the target group, and their relevance for the challenge of the programme. Finally, consideration is given to how far these networks are suitable instruments – as protection zones for those affected, and as driving forces for political change. 

1. Problem outline and legal framework in Germany 

It was not until the adoption of the Immigration Act (2005) that Germany was officially declared to be an immigration country. The political debate on what the right integration policy would be increasingly shows that people realise that this is an important task for the future. For the first time in the history of this country, there are numerous high-ranking representatives of Federal Ministries, of Laender and municipalities, of migrants’ self-help organisations, universities and trade unions, and other representatives of management and industry, working under the leadership of the Chancellor to develop a national plan of action, which is to be the basis for future integration policy. This political acknowledgement is long overdue in view of the fact that the population has become increasingly diverse in the last few decades, in terms of ethnic, cultural and religious groups. There are more than 6.7 million people (according to figures from the Bundesamt für Migration und Flüchtlinge 2006) living in Germany but not having German nationality. And there are more than 14 million people with a migration background. That means the issue of integration is relevant for the whole of society.

One of the key reasons for the paradigm change in the debate is the demographic development in Germany. As society steadily becomes older, it is evident that there will be a shortage of skilled labour. So it is important to promote the potentials of young people from migration backgrounds, and to use them in a positive way. The debate on education has long since (i.e. since 2000) been characterised by the findings of the international comparative assessment studies PISA and IGLU. These indicate that there is no comparable country where the educational opportunities of children and young people are as dependent on social status of the parents as they are in Germany. Thus young people coming from families with different mother tongues normally achieve poorer school results than comparable groups in other countries. It is striking that young people born in Germany achieve even worse results than young people born abroad (Beauftragte für Migration, Flüchtlinge und Integration 2005).

Though the guidelines for German educational policy are fixed by mutual agreement in the Conference of Ministers of Culture of the Laender, the authority for implementation of school education remains the responsibility of the individual Laender. Analysis of their educational policies shows that their treatment of social and cultural differences and diversity is underdeveloped. As nearly one third of all children and young people in Germany come from migrant families, it is high time to implement appropriate educational policy concepts. Especially as the percentage of 15-year-olds is as high as 40% in the cities of West Germany; Hamburg has one of the highest percentages, at 38.5% (Deutsches PISA-Konsortium 2003, p. 341).

1.1. Typically German – refugees are “tolerated”

There is hardly any member state of the European Union where the educational, social and employment policy with regard to refugees is as restrictive as it is in Germany. Particularly people in the asylum application process and those with the status of Duldung (“toleration”) are not only marginalised in terms of social policy, but even subjected to discrimination by the laws and regulations – their children are not self-evidently included in compulsory education; the young people do not have unrestricted access to general or vocational education provisions; they do not get equal treatment in the benefits under the Children and Youth Services Act. Adult asylum seekers and “tolerated” refugees do not have any entitlement to German language courses; most refugees do not get a work permit; they practically never get a permit for training; and leave to stay until completion of schooling or vocational training is not granted. The support programmes relevant to the labour market (e.g. under Social Code SGB III) does not include asylum seekers or “tolerated” refugees. There is no free choice of place of residence within Germany, but rather the permission of the responsible Aliens Department is necessary for movement outside a restricted area of residence. Social benefits are substantially reduced compared with Germans and other EU nationals, and many individual benefits are not granted to refugees; there is insufficient provision of medical services, and allocation to collective accommodation is not in compliance with human dignity (cf Schroeder, Seukwa 2005).

Some 30,1000 refugees arrived in Germany in 2006, according to data of the Bundesamt für Migration und Flüchtlinge. Nearly half of them (45.9%) are younger than 16 years old, and one in five (22%) belongs to the 16-25-year-old age group. Thus more than two thirds of the newly arrived refugees are children, young people and young adults, according to the definition of the 8th book of the Social Code. If we seriously take note of this high proportion of young people, the “asylum debate” has to be centred on the question of what educational and other rights are to be granted to young people in exile in Germany (ibid.). This precarious education and training situation applies to a total of some 93,000 “tolerated” refugees under the age of 21. There are about 42,000 young “tolerated” refugees and asylum seekers under the age of 21 who have been living in Germany for 6 years, and more than 20,000 who have been living here for more than 10 years. And for older refugees and those who have been living in Germany for a long time, there remains the urgent question of access to education, vocational training and employment. 

Most of the refugees who come to Germany are not granted asylum. Only about 5% were officially recognised as entitled to asylum last year. But refugees who do not have recognition are required to leave the country. That is why they are only “tolerated” for a temporary period. This status of “toleration” (Duldung) is granted to asylum seekers whose application has been rejected, if humanitarian reasons make it unreasonable to deport them (Section 53 AuslG). “Toleration” is not a right of residence, but simply a limited suspension of the deportation of a foreigner, who is not permitted to leave the country at will. This suspension of deportation is always granted on a short-term basis only. That enables the administration to respond rapidly to changes occurring in the countries of origin, so that they will not miss an opportunity for deportation. Enormous internal political con​troversies prevented the revision of this legal norm with the introduction of the Immigration Act. When it was introduced, this did nothing to change the succession of “tolerance” periods (known as Kettenduldungen) which exclude people from integration programmes for many years, and force them to resort to social security benefits.

Another major restriction is the Priority principle, which has the effect of restricting the granting of work permits. Under Section 39 of the Residence Act (AufenthG) in conjunction with the Recruitment Procedure Ordinance, before granting a work permit the authorities are required to examine whether (1) employment of foreigners would have negative impact on the labour market, particularly in terms of employment structure, the region and the economic sectors; and (2) German nationals, or foreign nationals who are legally granted the same status with respect to taking up employment, are available for the employment. That means in effect that refugees without a secured right to stay normally have no access to the labour market. 

In November 2006, the German Interior Ministers finally reached agreement on regulation of the right to stay. Whether or not people can benefit from this regulation depends on whether, on the reference date when it entered into force, they had been residing in Germany for at least 6 years (families) or at least 8 years (individual persons). That gives a new life perspective only for a small proportion of the refugees who have been living here for many years. The compromise which was reached, and which has not been approved by a coalition resolution of the governing parties, contains a number of limitations and exemptions, making it extremely restrictive. A few examples: 

· The resolution requires proof of sufficient knowledge of the German language by the end of 2009. It must be remembered that those with “tolerated” status have no access to language courses. And no opening of the regular provisions is intended in future, either. 

· If the applicant does not have a long-term employment contract on the reference date (2009), the “toleration” status remains, with subsidiary access to the labour market. In view of the situation in the labour market in many regions, it will be impossible for many “tolerated” refugees to meet this condition. There are also many Germans who have to be satisfied with short-term employment, topped up by social benefits. 

This means that in future Germany will still have a large number of refugees with “tolerated” status, not eligible for a right of stay, but for various reasons they cannot be deported, either. The present legal framework has been applicable for many years now, and will continue to be applicable in the future – it gives the legitimation for government and administration to exclude people with unsecured status of stay from integration projects, and to withhold from them the humanitarian rights of participation in education and employment. These policies need to be reversed:
Persons without secured status of stay must be recognised for the purposes of educational programmes, and they must be given entitlement to education and training. That requires a radical reversal of the reasoning currently applied, which subordinates the rights to education and training to the absolute dominance of aliens law and asylum law (Schroeder 2006, p. 14).

But, as Schroeder rightly criticises, the right to education is not a human right of freedom which an individual person can enforce by court action. An important argument for the exclusion concept in German integration policy is the cost factor, characterised by the fear of triggering immigration into the social security system. On the other hand, experts like Dieter Oberndörfer (Migration Council) refer to a study by the Population Division of the UN on demographics of the western industrialized states, indicating that the population decline in Germany, with 24 million people fewer by the year 2050, can only be halted by immigration of 500,000 people per annum (Oberndörfer 2005). It is already a fact that immigrants are making a substantial contribution to Germany’s public finances. A study on the balance of fiscal flows, i.e. taxes paid by foreigners for the year 2004 minus expenditures for transfer payments to them, shows that in present values, the 7.2 million foreigners in Germany will contribute a surplus of 84 million euros in the course of their lives (Bonin 2006).

1.2. Living in the shadows

“Tolerated” refugees are walking a tightrope in view of the restrictive legal position, and they are constantly faced with the danger of being forced out into illegal status. Migrants are described as “illegal” if they are staying in Germany without recognition, because they enter the country and are not in possession of the required residence permit, or because they do not leave the country after expiry of their permit, or because they go underground under threat of deportation. There are no data on the number of people affected, but estimates put the number of migrants “without papers” in Germany at between 500,000 and 1.5 million (Vogel D. 2006, p. 7). Reports are given by social counsellors, by doctors and by schools of the increasingly threatened life situations of these people, and of their rising numbers. The media are also taking up this situation gradually, though it is still regarded as a taboo issue among politicians – despite the fact that the independent commission on “Immigration” explicitly referred to the problem in its report as early as 2001, and recommended a clear statement that persons and organisations looking after illegal immigrants for humanitarian reasons should not be subject to prosecution as accessories to criminal offences. 

“Illegal” immigrants have no right to healthcare provisions in Germany, by contrast with other European countries, where they at least have the right to these services. They have no protection in the event of illness or accidents, they have to live in permanent fear of deportation, and their children get no school education. It may be assumed that a large proportion of people with no papers engage in illegal employment. They have no protection whatever from exploitation or wage cheating in these highly precarious employment situations. They are employed in badly paid cleaning jobs, in restaurants, and for unloading containers in the Port of Hamburg
. The economy is flourishing, and plays a major part in this specific form of trafficking in human beings. A way out of this would be the bold step of declaring an amnesty, as has been done in other European countries. But that is prevented by fears that it could create incentives for an inflow into the social security system, bringing increasing floods of people to Germany. This fear is totally absurd in view of the massive legal exclusion mechanisms of the EU member states.

2. The European Commission promotes refugees – an opportunity with risks

Following the summit meeting of the European heads of state and government in Lisbon, the EU Commission created the community initiative EQUAL in order to reduce discrimination in the labour market, and it was launched in all European countries in 2001. This is the first time that a labour market tool was implemented to promote vocational integra​tion for refugees with unsecured residence status. In the framework of this programme, Germany undertakes to use 7% of the total volume for projects to promote vocational advancement of the target group asylum seekers and refugees. A total of some 39 million euros have been spent in two funding rounds, for implementation of a total of 16 Development Partnerships (DPs).

However, the projects in Germany are not implemented in the way intended by the European Commission, which wanted the asylum seekers to be embedded in the employment strategy in such a way as to include right to remain and labour market integration in the host country, return to the country of origin, and onward migration to a third country. Implementation of EQUAL in Germany has been effected in a highly complex situation full of conflict, right from the beginning of the programme: (1) Procurement of co-financing from national funds for implementation of the first funding period was left to the DPs, and its realisation (or partial realisation) was possible only by the exercise of massive political pressure on the Federal Ministry of Economy and Labour at the time.  (2) The implementation strategies for asylum seekers primarily take the form of support for return to the country of origin, and do not create perspectives of integration in the German labour market, although it is well known that there are a large number of refugees who have been living here with “tolerated” status for many years. (3) No instructions are given to ensure a pro-active approach to the legal scope in connection with implementation of the community initiative EQUAL, let alone replacing or removing the priority principle in examinations for granting of work permits (Section 285 SGB III). Even with respect to work placements, for which no permit is required, the various aliens departments in Germany take very different attitudes, and some of them even ban such placements. 

Both in the city states and in the other Laender, a variety of labour market experiments are conducted in the DPs, with involvement of a large number of strategic partners such as the Federal Labour Agency, the responsible authorities, Land ministries and the municipalities, refugee and migrant self-help organisations, educational and employment organisers, chambers of industry, commerce and crafts, and business companies.

The results show that asylum seekers and “tolerated” persons are capable of completing training with great success, despite facing more difficult conditions of life – that is the first time this has been clearly demonstrated in Germany, and it should not be underestimated. Refugees have to cope with a great deal of prejudice, and many people believe that refugees are not capable of such training due to lack of basic education, language problems, traumatic experience, mental instability, lack of motivation, and lack of perseverance. These prejudices are clearly refuted by the project results.
It is urgently necessary to take up the recommendations and use them for the necessary process of reform, in order to ensure that the successes do not just stop there, but can achieve sustainable impact. That can only be done if the right to education is recognised as a human right, and thus a right which to which refugees are also entitled. The period of “toleration” should be used as a period of education and training, especially for young refugees. That is why the actors from the asylum/development partnership are calling for transfer to the relevant programmes, which are currently being written in the responsible Ministries and authorities of the Laender. Refugees and asylum seekers must be included in the implementation of the future funding round of the European Social Fund (ESF), with a view to the impending implementation of important migration and refugee decisions in national law, and inclusion of minimum standards for reception of asylum seekers. The situation with regard to the European standards and national implementation in Germany shows signs of repeating the conflict pattern – the considerations set out in the preamble for a Regulation by the European Parliament and the Council on the ESF refer in clause (6) explicitly to the new knowledge arising from the joint programme of the community initiative EQUAL, in particular in the combination of local, regional and European activities. There is also explicit reference made to the fact that attention is to be given to specific target groups, in this case the involvement of migrants and asylum seekers under the guidance of the Non-Governmental Organisations (Annex to Inter-Institutional Dossier 2004/0165 COD). 

3. Systemic networks

The structure of the Development Partnership (DP) is an innovative tool which was introduced with the implementation of the EQUAL programme. It operates through networks to achieve its goals. These project groups comprise various individual actors within a region or a sector. The DP involves all the project organisers, participants and the partners  working at the political/strategic level to achieve a common objective, with an integrated approach to find solutions to labour market problems working from a number of different angles (Bundesrepublik Deutschland 2001).

The format and functioning of the network will be illustrated with the example of the Hamburg DP. A network has been established in Hamburg, implementing a major project in each of the two funding periods of EQUAL, with 16 sub-projects cooperating in an integrated system, and bringing together a large number of operating and strategic partners in an extremely heterogeneous combination. All in all, it has provided some 2000 “tolerated” refugees (adults and young people) with counselling, therapy, language courses, and preparation for training and the labour market. 
The following question is relevant with respect to development and testing of new concepts and methods for vocational training and labour market integration of refugees: how far is it possible to give this group the necessary resources and skills so that it can contribute added value to society, particularly in view of the resources it provides, such as mastery of a number of languages, plus a range of skills and vocational abilities? This labour market experiment is aimed at re-establishing their employability for use in Germany, or in their country of origin, or in a third country; it is linked with a vital opportunity for the future, enabling them to live their life with recognised status and earn their own living.

3.1 Driving forces for including refugees in education and training

A successful approach is being undertaken in an integrated social programme with the involvement of refugee organisations, educational providers and school institutions on the one hand, and business companies, the Labour Agency and the responsible authorities on the other. It takes account of the life situation of refugees. That is an essential element in the development and testing of tailor-made concepts, fitting the conditions of learning of this target group. It involves careful coordination of counselling, vocational preparation, coaching, therapy for those who are traumatised, language training and social supporting activities, to offer the refugees a flexible system of preparation leading to skill acquisition and training. 

An example of this is the laundry training company “Training on the job”, where young refugees aged 16 to 27 years can learn a range of work skills. Start-up of the training company was prepared by the refugees them​selves. They had to learn how to operate the machines, to calculate prices, to advertise for customers in the district and within the network, and to fill the orders received. This learning programme is linked up with teaching of German and mathematics, and with other fields of knowledge related to the world of work, and at the same time practice in perseverance and in job application procedures. A project like this can be an important element in the educational biography of a young refugee, as demonstrated by the life planning of Ibrahim – he was  15 years old when he arrived in Germany from Niger, as an unaccompanied refugee. Initially he lived in sheltered youth accommodation, before he was able to move into his own flat. He speaks very good German and has completed junior high school, and even obtained a place at a vocational college to attend on a voluntary basis. But he was not able to continue the educational route he wanted. He was not able to do the placements abroad, because refugees in Germany are subject to a residence obligation, i.e. they are not permitted to leave their residential location. “Training on the job” is supporting Ibrahim, to help him develop new perspectives. He is learning to work in an international team, is gaining new self-esteem, and taking courage to work towards new vocational goals. Thanks to cooperation in the network, he has now obtained a training place at the College for Social Work.

“It is very important for me to earn money of my own, because my parents are not here and I live with my brother, who is really kind to me, but how long is he to keep on providing for me? At some stage, you say ‘I want to have something of my own.’ At some stage, you have to do something yourself –you have to earn your own living”
.

Another example of appropriate provisions is the global element. In view of the rigid deportation practice in many European countries, it is important to make provisions for possible return to the country of origin, as a part of the language and vocational training of asylum seekers and refugees. So it is important to include global vocational contents in the training given to participants with different cultural and national backgrounds. There is a project in the Hamburg network where 15 young refugees with unsecured residence status get training in construction jobs, together with German trainees and trainees from other countries, in a two-year programme called “Building in a Global Space”. That programme includes a two-day project presenting methods of construction, and job opportunities, in other European and non-European countries. It also discusses with the trainees the various perspectives in the construction sector, with a view to onward migration or return to their country of origin. The experts present on the two days of this project presented construction techniques and conditions of work in Afghanistan, Scandinavia, West Africa and in the UK, and then discussed these issues with the trainees and the teaching staff. After completion of their training, work in Scandinavia or in some parts of the UK may be a worthwhile alternative in view of the precarious situation in the German construction industry, and in view of the demand for skilled labour in these areas. Those who are, either voluntarily or due to the force of circumstances, considering migration or return to a non-European country, were shown the advantages of having obtained a qualification, and the work opportunities which that gives. These project days were conducted on an interdisciplinary basis, and their language and content were prepared both in German lessons and in the specific subject teaching.

The intention is to include teaching units of this kind as intercultural modules, based on the life situation of the participants, in the curricula of the vocational schools, and thus to take account of the heterogeneous composition of the learning group, and make full use of it.

These examples show two things – they demonstrate that it is possible to develop the potentials of “tolerated” refugees, and they illustrate the creativity that can be used in adapting traditional training concepts and expanding them for intercultural learning.

3.2 Interaction in the system

An important focus in the working programme of the development partners in the projects of both funding periods is training in cooperation with business companies. That is why the practice of the sub-projects is embedded in a strategy, bringing together the various actors within the Development Partnership, of gaining the support of more and more companies, to provide additional training places and to give refugees and asylum seekers training opportunities in the course of the funding period, following their preparation by EQUAL programmes.

As already indicated, asylum seekers normally have practically no access to the labour and training market in Germany. The principle of subsidiary treatment means that they can obtain work permits only in certain industries, and only where there is no German or priority foreigner who could be employed there. They are also prevented from developing perspectives for the future by the fact that the terms of permits are made shorter and shorter, and by the threat of deportation. These restrictions and the waiting times which they involve have very negative consequences, especially for those young people who are motivated for education, and have good prior qualifications.

The players involved in the programme in Hamburg have established a cooperation agreement with the relevant authorities (Aliens Department, Labour Agency) to secure the right of stay of EQUAL participants for the duration of their training, and to give them access to the training market. Thanks to good networking, they succeeded in ensuring full use of the scope provided in the legislation, by securing additional training places, and getting assurances that work permits would be granted. They are also having great success in persuading business companies to cooperate in the programme, by agreeing to train refugees (despite the high level of youth unemployment), and providing additional training places for this purpose.

“The good experiences are that I have seldom or never had such foreign trainees or young people who are so eager to learn” (Gottschalk 2003, p. 22).

“We live from the influences that this variety of people bring with them, from their origins and from their own experience. We need young people coming in, because in the past few years we have simply kept our heads above water by using untrained personnel” (Andersen 2006, p. 2). 

There are now more than 80 Hamburg companies that train mainly young refugees in company placements and vocational training programmes. 

“Refugees are of interest to us because they have a very interesting personal history, and some of them are much more motivated and focused than German applicants. These are people who decided at a very young age to follow their own path. In some cases they have had to take the initiative in making their own way in life, and they have become familiar with life in Germany, and have learnt German here. All of these are characteristics and skills that are very interesting to us and for our environment at the airport”
.

These assessments by business companies of the aptitude of refugees for training are the best proof of their high motivation, their resilience, and their ability to work on their own initiative. 

The process of cooperation of the different players on the basis of a common strategic programme has led to the creation of a network which offers protection in two ways – for the refugees, enabling them to participate in training, and thus to strengthen their own personalities for a successful future; and for the companies, giving them guidance through the jungle of German administrative regulations, eliminating the formal obstacles in the system, especially with regard to granting of work permits. 

3.3 Stirring up government and administration

The design of the programme and concept of the Hamburg network is such that the reform concept is the starting point for all efforts of the partners involved, whether in practical teaching, in the counselling process with the clients, or in debate with decision makers in government and administration. 

All players in the DP have undertaken in the framework of an agreement to engage in cooperation, to support the strategic and practical implement​ation of the project goals. This cooperation is effected in various different bodies, e.g. in the plenary meetings of the sub-projects, in the target group, and in thematic working groups. The “Access” working group, comprising representatives of the Hamburg Interior Department, the labour administration, and of the DP, has proven to be an indispensable body. It supports the practical achievement of the sub-projects, assisting in questions of procedure with respect to securing rights of stay, and of work permits, without which participation would not be possible.

“In the individual cases where the legal position and our activities permit, I support EQUAL by constructive inputs for the granting of work permits” (Steil 2006, p. 2).

This is a matter of setting up fairly informal procedures for participants and training providers, to simplify assessment of the relevant legal aspects and of applications for work permits, so that the relevant departments can use the full scope of the law for the benefit of the project. The new quality of cooperation is a good example of successful networking. At the same time, this process still involves a great deal of time and effort, and often means conflicts between the parties involved –  the DP has to pinpoint the problems as it works to overcome the obstacles in the system. That means departure from routine methods and institutional horizons. One of the great challenges of the programme is to redefine critical areas.

4. What will be the sustainable results?

This is an issue which arises particularly in view of the guidelines mapped out in the programme. They aim to promote sustainable transfer of results of successful models to policy and practice, making use of an organised mainstreaming process which accompanies the practical work. 

The innovations achieved in Hamburg can be transferred to the government and legislation of the Land of Hamburg and also to Federal and European level. This calls for a determined effort to present the project results and the recommendations derived from them, as an input into the current political discussion. 

It is essential for the network structures to be maintained. The Hamburg project experience shows that they are a sound basis for giving support to refugees without secured status of stay, and enable them to participate in training and labour market integration programmes. And refugees are particularly dependent on the stability of social relations, due to their own biographic experience. The interlinking of formal and non-formal training programmes, in combination with specific counselling and support, makes it easier for them to participate, because the communication structures work well between the players and the relevant institutions.

The school and vocational training system in Germany is still designed on the assumption that individual educational careers develop by an accumulative process, in stages that build on one another. But it is evident specifically from migrant biographies that their careers in terms of life situation, education and thus also their employment careers, may take very complex paths. The cumulative design of the German system assumes a straight-line progression in the process of learning and development, operating with a sequence of stages comprising school education, vocational preparation, and skill acquisition, until finally it leads into employment. It is also characteristic that these stages follow in a defined rhythm, with clear divisions in the form of certificates and responsibilities. But refugees need different approaches to education and training because of the breaks in their biographical development, and in particular they need some way of bridging the transitions between the individual subsystems and institutional interfaces, with supporting measures along the way. What is needed is concepts like the Hamburg EQUAL network, which is not based on cumulative progression through a sequence of sub-systems, but rather a modular, systematic interlinking of general and vocational training subsystems comprising general education, vocational training and supporting systems (Schroeder, Seukwa 2005, p. 221).

That is one of the recommendations in the concluding report of the first Development Partnership “Qualification Offensive”. The evaluators, who have been monitoring the work of the DPs since 2001, declare that the common agreement on goals and implementation strategies within the Hamburg project was a vital factor in the cooperation of very different partners. It is not possible to give a final answer here to the key issue of how far results and experience can be incorporated in German educational and integration policy. A positive answer would require the political will to give refugees the right to self-development and recognition as active players in education. The network is working systematically to promote debate on this with the government departments. It is taking seriously the obligation set by the programme to play a part in preparation of exemplary solutions and contribute to implementing the results in policy and practice, and at the same time to advance the political debate at local, national and European level: 

· With reference to other metropolitan regions, the network is working for the expansion of a new concept of integration policy in Hamburg, to include refugees with unsecured status. At present there are some 10,000 asylum seekers and “tolerated” refugees living in Hamburg
, and some of them have been there for many years. The increasing mobility in business, the academic community and other sectors shows that it makes no sense to draw distinctions between migrant groups with temporary rights of stay and those with permanent rights. 

· The same applies to policy at Federal level. It is a fact that “tolerated” refugees make up a proportion of the population here. At the same time, there is an obligation to transpose European decisions into national law. This makes it only logical to include them in recommendations and action proposals in the National Action Plan which is currently being prepared under the leadership of the Chancellor.

· The “Policy Forum” planned in 2007, to be held under the leadership of the Swedish EQUAL projects and with participation of various European countries, will hopefully give rise to new stimuli for harmonisation of vocational training policy for refugees in all European countries. Those holding responsibility in government and administration will discuss the experience from the EQUAL projects, draw conclusions, and draft implementation strategies.

Conclusions: The Development Partnerships show that they are appropriate as an inventor’s workshop, to develop and test innovative concepts, to create new forms of cooperation, and to operate as their “own worlds”. They are helping to optimise interfaces between the systems, to make transitions possible, and to give new form to the work cultures between institutions of different identity. They are a platform for con​troversial debate with the decision makers, with the aim of eliminating obstacles. They create important counterweights in a situation of dis​crimination experienced by refugees. That involves creating alliances again and again, as thematic working groups with other European countries, at round-table events with actors from government and administration, and in the cooperation with organisations of migrants and refugees. It is essential to provide advice and support at all the different levels. These requirements for necessary social changes in Germany operate as a guideline for the mainstreaming of the network. It keeps the Development Partnership system moving! 

In general terms, a partnership principle such as that applied in the community initiative EQUAL can help to make better use of the scope provided in legislation, for participation in training and the labour market, and can identify new paths to revitalize outmoded structures and find new solutions. But the functioning of the individual components in the overall system is a key success factor in the highly complex networking structures. The special challenge is to ensure diversity of the actors involved.  

It is reasonable to expect that successfully tried innovative models, such as the Hamburg project, will also generate a sense of a new start in the institutions, thanks to their dynamism (swimming against the tide). It is up to government whether this mood will then lead to a real system change for participation of the refugees. The work for asylum seekers within the community initiative EQUAL also addressed the respective national policies of the member states, and further development of European employment strategy. But the tools have to be measured by how far they create binding legal framework conditions, as an innovation laboratory for labour market policy development. 

The EU Directives on rights of stay and asylum will have to be transposed into German law in the near future, and that will involve the necessary amendments to the German Immigration Act. This revision gives an opportunity to eliminate the artificial separation between migrants on the one hand and refugees on the other. Seeing migration as a positive process is a basis for new framework conditions, giving opportunities of access and social integration for all migrants. That includes education and training programmes, and access to the labour market. If integration policy has this goal in mind, there is no longer any need for separation into different migrant groups.

Bearing in mind the practical example described here, and the life situation of refugees, changes in legislation should clearly not just be a matter of regulating the system, but should open up real scope for long-term establishment of new concepts, to stop segregation of refugees and assist in their integration. Otherwise the efforts to introduce an innovative model will be no more effective than fighting windmills. The fact that the European Parliament provides for a high degree of autonomy in the member states in transposition of the Directives could be an obstacle to improved integration of migrants and refugees, seen from the European “bird’s eye” perspective.
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The “good-practice-model” was used in the following essay:

Abstract

VOCATIONAL GUIDANCE FOR MIGRANTS IN GERMANY: A PARTNERSHIP MODEL


by Sangeeta Fager and Maren Gag 

In the framework of a restrictive policy model for refugees in Germany, this chapter aims at to reflecting experiences of the European GI Equal inside the broader issue of asylum. The chapter is divided into two contrasting parts: The first part gives an overview of the migration policies in Germany from 1950 to 2007. The self-definition of not being a country of immigration stands in sharp contrast to reality. How this self image influenced the legal approach to immigration and how this in turn created structural discriminations for the different immigrant groups gives the background information to understand the ongoing debates. The strict division between labour immigration on the one side and asylum law on the other lead to a strong marginalisation of this second group making it necessary to develop new policies for change. 

One such example is described in this chapter: 

On the basis of the Hamburg Development Partnerships it will be shown with what kind of strategies different institutions and organizations, which participate in the Hamburg Development Partnership, try to contest labour market disadvantages using an integrated approach.  It will also point out different ways how these organizations struggle to abolish discriminations against refuges living in Hamburg. 

In order to develop a good guidance practice it will be highlighted how guidance concepts are understood and put into practice, thanks to the collaboration of NGO’s, authorities, employment offices, enterprises since these organisations are interested in the living conditions of refugees based in Hamburg.

The partners (components or members) of the Hamburg Development Partnership act within the institutional system and eliminate obstacles thanks to the optimization of the transition from guidance to vocational training for the qualification of refugees and asylum seekers.

Parallel to this, new forms of cooperation are being developed to address possible obstacles and in order to trigger impulses for the political agenda and the administration.

From the German point of view, the question remains whether Development Partnerships are effective instruments to address those issues: not only as a shelter for refugees but also as a motor in transforming politics. 

This contribution will be available in print in June 2007  in the book:

 “Migrants and Refugees in Europe: Models of integration and new challenges for vocational guidance” (editors: Silvana Greco, Pamela M. Clayton, Alenka Janko Spreizer) published by Franco Angeli in Milano (Italy). 










� See statement by Hauke Wendler in TV documentation by Norddeutscher Rundfunk, 31.7.2006 (first broadcast) entitled “Underground – Illegal in Germany”, “Abgetaucht – Illegal in Deutschland”.





� Statement by Rakhi Arenja in the radio report by Werner Norting on Deutschlandfunk on 24/8./007 entitled “Fluchtort Hamburg: Ausbildungsplätze für Flüchtlinge” (“Hamburg as a Safe Haven – Training Places for Refugees”).


�  Statement by Birgit Schwedler in the radio report by Werner Norting, Deutsch�land�funk on 24.8.2007 with the title “Fluchtort Hamburg: Ausbildungs�plätze für Flüchtlinge” (Hamburg as a Safe Haven – Training Places for Refugees). 





�   See information of the Central Population Registry Office of Hamburg, Freie und Hansestadt Hamburg (2007), Einwohner-Zentralamt: Jahres�bilanz 2006, Pressemitteilung der Hamburger Behörde für Inneres vom 1.2.2007. 
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