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PREFACE

This report presents a review of the literature on the economic and social
adaptation of illegal immigrants and refugees and the impacts these groups
have on local U.S. communities. As a staff member for the Commigsion’s
“"Changes in the Workplace” work group, the author prepared this paper for the
purpose of providing input into its investigation of how U.S. employment and
training policies can help to improve U,S. competitiveness. Immigration {s
one of three dimensions being considered in the Comaission’s analysis o the
effects on employment of the internationalization of the U.S. economy.

Comnission staff members Carol Romero, Stephen Baldwin, Sara Toye, and
Nancy ReMine Trego have provided constructive comments. In addition, the
author also thanks several other reviewers for their comments on a draft of
this paper: Gregory B. Smith, Executive Assistant to the Deputy Commissioner,
Immigration and Naturalization Service (INS); Janelle Jones, Office of Plans
and Analysss, INS; Linda Gordon, Office of Refugee Resettlement, U.S.
Department of Health and Ruman Services; Marion Houstoun, International Lat T
Affairs Bureau, U.S. Department of Labor; Davi North, New TransCentury
Foundation, Washington, D.C.; and Tom Muller and Demetrios G. Pepademetriou,
Population Associates International, Fairfax, Virginia.

The findings and conclusions of this study as well as the interpretation
of the literature contained herein are those of the author alone and should
not be construed as representing the views of the reviewers, the Commission or
its staff.
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TLLEGAL IMMIGRANTS AND REFUGEES — THEIR ECONOMIC
ADAPTATION AND IMPACT ON LOCAL U.S. LABOR MARKETS:
A REVIZIW OF THE LITERATURE

Ezecutive Summary

This paper presents a review of existing case study literature on the
local and regional impacts of illegal immigrants and refugees in the United
States.

As part of the Commission's long-term workplan on “Char.ges in the
Workplace,” this report along with two studies sponsored by the Commission
will provide input into the second phase of the project, which ig investiga-
ting how employment and training policies may help to improve U.S.
competitiveness. The Commiasion has cc.pleted its first project in this
workplan with the Spring 1986 publication of Computers in the Workplace:
Selected Issues.

While there is an enormous amount of literature on the urdocumented
population, research on this group and the analysis of it are stymied by the
clandestine nature of the migration and problems in using national data. By
comparison, there has been little research on refugees, particularly bdefore
the passage of the Refugee Act of 1980. The case study literature on refugees
concentrates primarily on Southeast Asians.

The review of the literature in this paper concerns the economic and
social adaptation of refugees and undocumented workers and their impacts on

local communities. It is intended as a broad survey of the literature, rather
than as an independent evaluation and critique of it.

Economic and Social Adaptation

How Well Tllegal Immigrants and Refugees Have Adapted

Sfnce the Statue of Liberty was dedicated a hundred years ago, the
composition of those legally entering the United States has changed. In 1886,
Europeans accounted for 90 percent of the immigrants coming to this nation,
whereas in 1985, Asians made up nearly half, Latin Americans 40 percent, and
Europeans only 5 percent.

In addition to legal immigrants, there are an estimated 4 million to 6
million undocumented aliens in this country, slightly more than half of whom
are from Mexico. About half of the illegal population live in California.

The general lack of literature on the economic udaptation of undocumented
aliens is probably due to the fact that they are in this country illegaliy and
are difficult to track in the workplace.

The U.S. has admitted nearly two million refugees since the end of World
War II, vostly from the Communist-donminated countries. Southeast Asians, with
the Vietnamese being the largest group, have dominated the more recent
arrivals. At the end of Fiscal Yeer 1985, there were approximately 760,000
Southeast Asian refugees in this country. While the Southeast Asians
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predominate among ref igee arrivais since 1975, Cubans remain the largest group L.
adritted since the Second World War, totaling about 800,000.

Where refugees live in the U'.S. is determined by :nitial placement and ,
secondary migration. U.S. refugee placement pclicy through 1975 was aimed at
dispersing refugees throughout the country so as to minimize their impacts on
the receiving communities and to hasten their self-sufficiency. After 1975,
placement policy for the majority of refugees was based on family
Teunification which does not lezd to widespread dispersal.

After initial placement in this country, many refugees migrate to other
areas within the United States. One cause of this secondary migration appears
to te the availability of higher pullic assistauce benefit levels in some
States. Other factors relate to the svailability of work, the desire of
refugee groups to live among people from their homeland and the preference for
a warm climate. As is the case with undocumented aliens, California is the
State in which the largest number of Southeast Asian refugees reside,
accounting for about 40 percent in FY 198S.

Economic self-sufficiency =—— measured by labor force participation and
employment rates, earnings and use of public assistance programs — affects
not only the lives of the refugees but also the cost of the resettlement
program, the U.S. labor market, and, ultimately the receptivity of the United
States to refugees.

The prospects for refugee self-sufficiency appear promising in the
long-run; but during the early period in this country, they experience low .
labor force participation, high unemployment, large numbers below the poverty
level, and substantial reliince on public assistance prograns.

The pattern of occupational mobility revealed by recent research on
refugees 1is similar to that found in research on immigrants. Many studies
document that immigrants coming from a high socio-economic status in their
countries of origin initially take jobs that are lower in status; but with
time, their status increases until it reaches or surpasses former levels.

Factors Which Affect Economic and Social Adaptation

There are a number of faciors which influence the economic and social
adaptation of refugees, namely their special eligibility for public assistance
programs, ‘rain.ng and employment services; thaoir linguistic and socio-
demographic characteristics; the amount of time they have spent in this
country; and the availability of ethnic community organizations. Because
undocumented workers are here illegaily, there are very few government
programs available to them to aid in their economic and social adjustment.

The {llegsl ~- ulation is ineligible for most public assistance programs, but
children ot _ilegals are eligibdle for public education.

The key findings are as follows:

o Refugees' education and English language proficiency are among the more
important predictors of lalor force participation. Refugees' participation in
full=tine language training programs during the day slows their early entry
into the labor force but is likely to lead to improvements in language
proficiency and later success in the labor market.

7
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0 Residence in a State with a generous public assistance system dampens
the labor force participation rate of refugees.

o While the employment of refugees is affected by economic conditions,
during their first few years in the United States their employment is
primarily influenced by factors related to their personal characteristics,
including their ability to speak English, and their special eligibility for
public assistance.

o Ethnic community organizations play a major role in the economic
adaptation of refugees. Also, many refugees find employment through informal
refugee networks, having been referred to employers by other refugees.

o Length of residence in the U.S. is also an important factor in the
economic progress of refugees, as well as for the total immigrant population.
For refugeess, labor force participation, rates of employment, and the
proportion of households with one or more employed persons improves with the
length of time they spend in this country. Also, their dependency on social
service programs declines with time spent in the U.S.

0 Because they tend to be better educated, non-Mexican illegal immigrants
are more successful in the labor market than their Mexican counterparts.

o For illegal (as well as legal) immigrants, occupational-kinship
networks play a very important role in adaptation to the U.S. labor market.
These networks benefit not only these workers, but also the empioyer, by
insuring a readily available pool of undocumented workers.

Impacts of Refugees and Illegal Immigrants on U.S. Local Communities

Impacts on Labor Markets

The evidence regarding the labor market impact of undocumented entrants 1is
mixed and somewhat inconclusive. Undocumented workers do displace some
native=born U.S. workers and do lower wages and working conditions in some
occupations and geographica). areas. The opportunities for U.S. workers some-
times are reduced where undocumented workers dominate segments of tlie labor
market. On the other hand, undocumented workers in some instances create and
perpetuate jnbs for themselves as well as for some U.S. workers. Furthermore,
they nelp to preserve some U.S. firme that, without such a supply of foreign
labor, might move their operations overseas. The evidence is not conclusive
regarding the overall or aggregate effects on the labor market. Rather, the
evidence suggests that the labor market effects of undocumented workers may
bect be viewed as a series of local and regional effects which vary widely.

With regard to refugees, theve are only a few studies that focus directly
on their labor market impacts. This 1is because the Southeast Asians, the most
intensely studied group, have been in the U.S. for a shorter period than the
illegal workers, are less concentrated geographically, and are more likely
than illegal immigrants to be on public assistance or in training programs.
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Impact on Public Service Prograns

The general consensus is that undocumented workers make little use of
income transfer programs primarily because they are ineligible to participate
in them. They are further deterred in California by the alien status
verification system instituted in parts of the State beginning in the mid-70s.
Illegal immigrants make much greater use of public education and health
services; however, they appear to pay for a significant part of their medical
expenses.

On the other hand, refugees' levels of public assistance usage are
considerably higher than for most other populations, primarily because of
their special eligibility for these programs. Refugees' use of income
transfer programs and public education is well above average, and their use of
health services is average comrared to other population groups.

Compared with the total U.S. population, refugees make above average use
of all social service programs; legal immigrants' social service usage is
about average; and illegal immigrants' is below avarage.

Methods Used in Alleviating Negative Impacts

Most methods diracted toward preventing or relieving negative impacts of
+he alien population have been undertaken by the federal government and most
of these are taken in response to the impacts of refugees.

To help lessen the negative impacts of undocumented aliens, the
Immigration and Naturalization Service (INS) has developed Project SAVE
(Systematic Alien Verification for Entitlements), now operating in seven
States and three U.S. territories, which allows State and local government
agencies access to INS's Systematic Alien Verification Index to verify
eligibility of applicants for benefits. Similarly, the Counties of Los
Angeles and San Diego have instituted systems aiwmed at excluding undocumented
aliens from participating in benefit programs through verificatior with INS.

Methods to alleviate the future impacts of »efugees rall into two
categories. First, there are those related to initial placement, such as
policy planning with regard to admission decisions, placement policy, and
reimbursement of State and local costs. Secondly, are the wide range of
federal assistance programs that deal with the post-settlement experiences of
refugees and refugee-impacted areas. These include cash and medical
assistance; English language and employment-related training; care for
unaccompanied refugee children; health care and funding assistance to local
facilities; funding assistance to school districts; and national discretionary
projects to improve resettlement operations at regional, State, and local
levels.

Refugees, themselves, establish various self-help organizations which
offer a variety of services to their members. The federal government has a
role here, too, in providing grants to States to encourage them to fund such
organizations as service providers.

\]
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Conclusions and Recommendations

Refugees

The major concern over refugees is their ability to attain economic
self-sufficiency earlier in their resettiecent period and thereby reduce their
relatively heavy reliance on public assistance programs. Several factors are
seen as impeding the ability ol this group to attain self-sufficiency and
recommendat{ons are made in those areas.

0 Refugees shocld be provided more intensive and longer periods of training
in English language skills botb prior to their arrival in the U.S. and
after resettlement. Whenever possible, training should be provided during
the evenings tc reduvce the dampening effect day—time training can have on
participation in the U.S. labor market.

o The Office of Refugee Resettlement, U,S. Department of Health and Human
Services, should meet on a regular basis with State resettlement officials
to explore various alternatives to reduce the work disincentives of public
assistance programs available to refugees.

o The 0ffice of Refugee Resettlement should evaluate the current
effectiveness of all service programs availabdle to refugees and explore
additional services which would most effectively help refugees with
different background characteristics.

o The Office of Refugee Resettlem:nt, in conjunction with the National
Association of Counties, the U.S. Conference of Mayors, and the National
League of Cities should examine ways the informal support systems can be
made more effective in providing support to refugees both in the short- and
long-run.

o The Office of Refugee Resettlement should undertake research to determine
if there is a greater likelihood that refugees would attain
self-sufficiency more rapidly if they were free to settle wherever they
like rather than be dispersed according to current placement policy.

Illegal Immigrants

The major concern with the undocumented population is ¢che impacts they
have on the U.S. labor market. Rowever, there is a lszk of complete and
reliable information to measure these impacts.

The evidence in the literature indicates that i)legal immigrants are
highly concentrated geographically and appear to dinplace some U.S. workers
and to lower wages and working conditions in some occupations and industries.
In some cases they may preempt U.S. workers entire’y because of the strength
of occupational~kinghip networks.

On the other hand, they also appear to create and perpetuate jobs for
themselves as well as for some U.S. workers. There is some evidenze that
undocumented workers help to keep some U.S. firms competitive that might
otherwise move their operations abroad or go out of busires:, Also, the
prices of goods and services produced by some businesses may be marginally
lower due to the presence of illegal immigrants, thus benefiting U.S.
consumers.

10




While the evidence is far from conclusive, it indicates that U.S. workers
competing for jobs in the low wage secondary labor market bear the brunt of
the negative impact of illegal aliens. However, soxe U.S. workers who work
alongside illegal aliens may benefit to the extent that firms are able to
remain in business because of the existence of undocumented workers.

In general, the overall effects of this group on localities in which they
cluster and on the U.S. economy as a whole are not fully known. The evidence
is more solid that undocumented workers make little use of incoue transfer
programs due primarily to their ineligiblity for these programs.

This paper suggests that the quality of immigration statistics be made a
high priority so the efrects of illegal immigrants on the labor market can be
assessed with a greater degree of certainty. It recommends that an
interagency committee be established by the Attorney General to consider how
to implement the recommendations made by the Panel on Immigratio: Statistics
of the National Research Council.

11




ILLEGAL IMMIGRANTS AND REFUGEES -~ THEIR
ECONOMIC ADAPTATION AND IMPACT ON LOCAL
UsS. LABOR MARKETS: A REVIEW OF THE LITERATURE

Introduction

The purpose of this paper is to present, from a review of case study
literature, the local and regional impacts of illegal aliens and refugees in
the United States.

As part of the Commission's major work activities, this paper is one of a
trilogy of research papers currently being developed on this subject. The
Commission has contracted with the New TransCentury Foundation of Washington,
D.C., and with Population Associates International, Fairfax, Virginia, for two
studies which address the effects of immigrents (including refugees) on
regions and local communities in the United States.

As does this paper, both studies will examine factors that affect
the participation of undocumented workers and refugees in the U.S. economy,
including regional and local impacts, and programs that deal with the actual
and potential negative impacts. The study by New TransCentury Foundation is
focusing on the Atlanta SMSA, an area which has recently experienced rapidly
growing inflows of immigrants. The Population Associates Internstional study
is concentrating primarily on New York City, which has a large and diverse
group of immigrants, and on program responses in other selected metropolitan
areas, such as Chicago, Los Angeles, and Mianmi. .

While the studies undertaken by New TransCentury and Population
Associates International are focusing on a limited number of metropolitan
areas, this paper is broader in scope in that the literature reviewed covers
8 wide range of areas and regions in the United States.

These three studies are part of the Commission's long-teram workplan on
"Changes in the Workplace.” They provide input into the second phase of
the workplan which addresses how the internationalization of the economy af-
fects employment currently and how employment may be affected in the future.
There are three dimensions to internationalizstion. First, trade in goods snd
services — exports and imports — alters the pattern of production and em-
ployment and has particulsr effects on specific industries and regions.
Second, investment in the U.S. from abroad and investment by U.S. firms and
citizens in other countries slters employment opportunities, productivity and
competitiveness from what they would be otherwise. Third, {mmigration, both
legal and illegal, sugments the U.S. workforce and provides sometimes unwel-
come competition for U.S. workers. All three of these dimensions are being
considered in order to analyze the effects on employment of the internation-
alization of the economy. The Commission completed its first project in the
long-term workplan witk the Spring 1986 publication of Computers in the
Workplace: Selected Issues.

The alien population (mencitizens) in the United States can be subdivided
into four broad categories: legal immigrants, illegal immigrants, refugees,
and nonimnigrants.
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Legal immigrants, or permanent resident aliens, may stay : . the nation
for the balance of their lives. They carry the green card (INS form I-151) to
signity their status and may become naturalized citizens after five years of
U.S. residence. (The tern “immigrant” includes those who were foreign-born
but became U.S. citizens.) This population is estimated at approximately 6
million for 1985. Because the major political concerns at the moment are with
the illegal and refugee groups and because legal immigrants are seen as having
& relatively bland effect on the U.S. econcmy (North and LeBel, 1978), we will
disregard this group in this study.

Illegei immigrants are aliens present in wviolation of U.S. immigration
lawv. Some enter without inspaction (EWIs), crossing the border secretly.
Viza gbusers, on the other hand, are legslly aduitted nonimmigrantes who later
abuse the terms of their visas, usually by overstaying their allotted time or
by working when .ot permitted to do so. The Bureau of the Census estimated
the size >f the illegsl alien population to be in the 4~6 million range in
1985,

Refugees are a subgroup of lezal immigrants for whom the United States
feels a special obligaticn., Most are admitted because they-are fleeing the
forces of international communisa. All have met the test established in U.S.
immigration lavs of a well-founded fear of persecution based on rece, reli-
gion, nationality, political opinion or msembership in a social group. Refu-
gees have a different collection of rights from permanent resident aliens (a
status they can seek after one yesr of U.S. residence). The United Stac.as has
adaitted more that 1.5 million refugees since 1959.

Noniamigrants are aliens who have been admitted to the United States
legally, but temporarily, to pursue a particular activity. Diplomats,
tourists, persons here on business, and foreign students are snong the
numerous categories of nonimmigrants. In recent years, uver 10 million
nonimmigrants have been processed through tke nation's ports of entry each
year. Most leave in a matter of weeks or months, some adjust to permanent
resident alien status, and others become J.lcgsl immigrants. This is a
transitory population and is divided into dozens of subclasses, each with its
own set of rights and obligations. Given the complexities and the short-term
stay in the U.S. of this population, we will disregard their limitad impact on
the U.S. labor market and social service programs in this paper.

There are two generally separate bodies of case study literature that
were reviewed for this paper: those studies which focused on illegal immi-
grants and those which concentrated primarily on Southeast Asian refugses.

Illegal Immigrants

Researc.. on undocumented workars is generally acknowledged as being
unusually difficult because of a number of factors, including the clandestine
nature of the migration, the uneven geographic distribution of 1llegal immi-
grants, the extreme difficulties in loce*ing and interviewing them, and the
problems in using national data. The piublesm in using national data has been
documented in the report, "Immigration Statistics: A Story of Neglect,” pub-
lished in 1985. That study presented the findings and recommendations of the
Panel on Immigration Statistics, established by the National Research Council
with the support of the Immigration and Nationalization Service (INS).

i3
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Among the Panel's findings is that without msjor changes from the top
policy-making levels and focused interest within key agencies, the "{immigra-
tion statistics system” will never produce reliable, accurate, and timely
statistics to permit rational decision-making concerning immigration policy.
The Panel also concluded that most of che issues related to whether immi-
gration is beneficial tc the nation “have been addressed only by rhetoric, not
by data,” because there is a lack of reliasble empirical evidence. (Pan2l on
Ismigration Statistics, 1985: p. 29.) The debate in Congress in recent years
is full of concerns over the lack of factual inforaation.

The reader is also forewarned that the case study research has generally
relied on non-random samples of 1llegal immigrants and various survey methods
vhich present difficulties in making valid comparisions of the findings in
various localities or among different illega' immigrant and refugee groups.

Refugees

While there has been extensive research on the local and regional impacts
of undocumented sliens, there has been, by comparison, little on refugees,
particularly before 1980. According to & study by Susan Porbes of the Refugee
Policy Group, therc was, prior to 1980, “little systematic attempt by the
government or anyone else to document the experiences of refugees within the
context of federal, State or private assistance programs™ (Forbes, 1985:
pP. 3). Forbes describes federal policy as evolviag through a “trial and
error” process with relatively little information about the needs of specific
refugee groups, the effectiveness of programs, or the short- and long-term
impact of refugees on receiving communities.

In response to this information gsp, made even more evident with the
passage of The Refugee Act of 1980, the Federal government embarked on a major
research effort in which it funded over $3.5 million in research and evalua-
tion studies of refugee resettlement during the first half of the current
decade. Most of these studies were sponsored by the Office of Refugee
Resettlement, U.S. Department of Health and Euman Services. Other projects
were initiated by the Bureau for Refugee Programs in the State Department and
the Center for Population Research in the National Institute of Child Health
and Human Development.

Because The Refugee Act of 1980 was passsed and has been implemented
during a period dominated by the resettlement of Southeast Asian refugees,
most of the recent studies of refugees have focused almost exclusively on
assessnents of the Southeast Asian experience. Therefore, there are few
studies of other current arrivals. Nor are there many studies of previous
refugee groups that can be used for comparative purposes.

Overview of Report

This paper is concerned with undocumented workers and refugees. The
review of the literature is divided into two major sections: Part I concerns
economic and social adaptation, and Part II reviews the impacts of refugees
and illegal entrants on local communities. It is intended as a droad survey
of the lfterature, rather than as an independent evaluation and critique of
it. Part III presents conclusions and recommendations.
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The composition of this paper is such that most seciions begin with an
overview of the issue followed by a selected, but representative, sample of
the findings from cese studies conducted in various regions and local commu-
nities. While nearly all of the available case study literature was reviewed,
no purpose would be served by a recapitulation of every singie study available
on some of the issues addressed. The volume of information on the
undocumented population for some issues wes enormous.

It also should be noted that some sections include more information on
sone alien population groups than others because of a dearth of case study
literature for some groups. In such cases, the findings from studies broader
in scope are reported.

15




I. Economic and Social Adaptation

Perr A of this section examines how well illegsl entrants and refugees
have adapted to the U.S. economy. It describes the size and location of these
groups and their labor market experiences. Part B discusses the primary
factors associated with their ability to adapt, including length of stay in
rhis country, availability and use of social service programs, and the
importance of community organizations and occupational-kinship networks.

A. How Well Undocumented Aliens and Refugees Have Adapted

Size and Location of Groups

A n_idred years ago when the Statue of Liberty was dedicated, 90 percent
of legal immigrants came from Europe. Europeans represented more than half of
all immigrants as recently as 1965, when Congress elimirated quotas based on

national origin, although numerical limits on overall immigration vere
retained.

The change has been enormous. In 1985, only 5 percent of the legal
immigrants came from Burope. Asians = primarily PFilipinos, Koreans, and
Vietnamese — accounted for nearly half of the 570,000 legally admitted new-
comers, according to the INS. Migration from Latin America, mainly Mexico,
made up roughly 40 percent. In addition to legal immigrants, the Bureau of the
Census e tinmates that there were spproximately 4 million to 6 million undocu-
mented aliens in the United States in 1985. Slightly more than half came from
Mexico, with 25 percent arriving from Central and South America and the
Caribbean. Asia accounted for approximately 10 percent, with Europe, Canada,
Afric;, and Oceania accounting for less than 15 percent. (Slater, 1985:

Pe 26).

While public debate has focused on illegal immigration, the majority of
immigrants today arrive legally. More legal immigrants are expected in the
1980's than in any other decade in Americs's history except for the period
1901-1910 when over 8 million arrived. In comparison, just over 4 million
people immigrated to the U.S. in the 1970's.

In October 1986, the first major immigration reform bill in more than 30
years was enacted to slow the flow of illegsl immigrants. The bill grants
amnesty to illegal asliens who have lived in the United States since before
January 1, 1982, and provides for criminal and civilian sanctions against
enployers who knowingly hire illegs. aliens. Although the public rhetoric
tals of a "tidal wave" of migrants, and while their impacts are felt in
certain areas of the U.S., immigration remains modest when taken as a
percentage of the totsal U.S. population.

According to Charles Keely of the Population Council, even including
illegal entries, annual immigration today amounts to about 0.3 percent of the
total U.S. population, ss compared to 1.5 percent at the historic peak and a
0.6 percent average over two centuries. According to the 1980 census, the
U.S. population is 7 percent foreign-born. In comparison, France’s population
is 11 percent foreign-born, Canada’s 16 percent, and Australia's 20 percent.
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Illegal Imigrants

With regard to the number and geographical distribution of the
undocumented population, the Bureau of the Census estimates that, based on the
1980 Census, the total number of illegal aliens in the United States in 1985

was 4 million to 6 million. (Economic Report of the President, 1986: p. 219.)

Estimates of illegal aliens believed to have been counted in th: 1980
census (2.1 million) show that almost half are in California (49.2 percent),
followed by New York (11.4 percent), Texas (9 percent), Illinois (6.6 per-
cent), and Florida (3.9 percent). More recent estimates derived from the 1980
census by Census Bureau analysts Jeffrey Passel and Karen Woodrow indicate
that Mexico is now estimated to account for approximately 55 percent of the
undocumented aliens residing in the United States, with approximately 50 per-
cent of all undocumented aliens living in California. (Passel and Woodrow,
1984: p. 650). Among the largest metropolitan labor markets in which they are
concentrated are Los Angeles, San Prancisco, Washington, D.C., Miami, Houston,

ew York City, Chicago, and San Antonio. (Briggs, 1984: p. 164 and Slater,
1985: p. 28.)

The distribution of the 2.1 million undocumented aliens counted in the
1980 census 1s shown in the following table:

TABLE 1,
WHERE ILLEGAL IMMIGRANTS I.IVEl

(Numbers in thousands)

State Illegal Percent Illegal Illegal
aliens of total aliens from aliens fron
Mexico all other
countries
Total 2,057 100.0
California 1,024 49.8 763 261
New York 234 11.4 6 228
Texas 186 9.0 147 39
Illinois 135 6.6 101 34
Florida 80 3.9 7 73
New Jersey 37 1.8 2 35
Virginia 34 1.7 1 34
Maryland 32 1.6 32
Arizona 25 1.2 20 5
Washington 22 1.1 11 11
Colcrado 19 .9 11 8
Massachusetts 17 N ] 17
Oregon 15 o7 7 8
District of Columbia 14 o7 14
New Mexico 13 6 10 3

1. More than 90 percent of illegal aliens lived in 15 States in 1980.

Source: Slater, 1985, p. 28; based on Passel and Woodrow, 1984,
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Regarding the gap between the first five States and those that follow,
Passel and Woodrow observed, "the figures show that the undocumented alien
population is concentrated in the most populated States and in those States
with large nunbers of legal immigrants” (Passel and Woodrow, 1984: p. 651).
Mexicans were the predominant illegal group in Californis, Texas, and
Illinois. Although New York ranked second in total illegal alien population,
less than three percent were Mexicans. Caiifornia, New York, and Florida had
the largest number of undocumented immigrants from Central American and
Caribbean countries and most of the undocumented aliens from South Anerica.
(Passel and Woodrow, 1984: pp. 651-654.)

Refugees

Since the end of World War II, the U.S. has sdmitted slmost two million
refugees for permanent gettlement. Principally from the Communist-dominated
countries, they have arrived from every continent snd, due to differences in

national origin, their experiences in this country have not been homogeneous.
(Forbes, 1985.)

Some nationality groups have been admitted ar part of a large movement of
people from the same region. For example, Asians continue to be the largest
category among recent refugee arrivals, although the number arriving in the
United States declined slightly in FY 1985 compared with FY 1984. By the end
of FY 1985, approximately 760,900 Southeast Asians were in the U.S. About 40
percent of them arrived in cue U.S. during the FY 1980-1981 period.

Although the ethnic composition of the entering population has become
more diverse over time, the Vietnamese remain the largest group of refugees
from Southeast Asia. In 1975 and most of the subsequent five years, about 90
percent of the arriving Southeast Asian refugees were Vietnrmese. Their share
of the total has declined gradually, espec’ally since persons from Cambodia
and Laos began to arrive in larger numbers in 1980.

The Office of Refugee Resettlement notes that "no complete enumeration of
any refugee population has been carried out since January 1981, the last
annual Alien Registration undertaken by the INS.” At that time, 72 percent of
the Southeast Asians who registered were from Vietnam. 21 n2rcent were from
Laos, and 6 percent were from Cambodia. "By the end of FY 1985, the
Vieinamese made up 64 percent of the total, while 19 percent were from Laos,
and about 17 percent were from Cambodia. The increasing proportion of
arrivals from Cambodia in FY 1985 continued to raise their proportion of the
refugee population. About 38 percent of the refugees from Laos are from the
highlands of that nation and are culturally distinct from the lowland Lao”
(ORR, 1986: pp. 88-89).

According to the Office of Refugee Rasettlement, while the Southeast
Asians predonminate among refugee arrivals since 1975, Cubans remain the
largest of the refugee groups admitted since World War II. Most of the
800,000 arrivals entered in the 1960's and are well established in the United
States. Many have become citizens. Since 1975, however, fewer than 40,000
Cuban refugees have arrived, which is less than 5 percent of all the Cuban
refugees in the country. (ORR, 1986.) These figures do not include the
125,000 Cubans designated as "Entrants” who arrived during the 1980
boatlift.l
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Approximately 104,000 Soviet refugees arrived in the United States
between 1975 and 1985; the peak years were 1979 and 1980. Only Jews and
Armenians have been permitted to emigrate by the Soviet authorities,
ostensibly for reunification with their relatives in Western nations. Many
other refugee groups of much smaller size have arrived in the United States
since the enactment of the Refugee Act of 1980, including Pnlish refugees
(22,000), Romanians (20,000), Czechoslovakians (5,000), and lesser numbers
from the other Esstern European nations. By the end of FY 1985, the refugee
populations from Afghanistan and Ethiopia were both in excess of 15,000.
Nearly 8,000 Iranians and more tian 6,000 Iraqis have enterzd the United
States. (ORR, 1986: PP. 88-90.)

Differences in refugee groups result from a variety of personal
charactezistics which influence their reception and ultimate integration into
U.S. society. These factors include: levels of education and training,
transferability of skills and knowledge, and their ability to speak English.

In addition to their characteristics, there are other factors that may
affect refugees' experiences in this country. Among them are the state of the
U.S. economy, sttitudes toward foreigners, availability of services and sup-

port structures, and public policy regarding refugee adaissions and resettle-
ment.

Where refugees live in the U.S. is determined by two factors, "initial
placenent” and "secondary migration.” Initially, refugeec are placed in
certain U.S. communities upon their entry into this country. After initial -
placeaent, some relocate, moving to different communities within the State of
original settlement or to different parts of the country. This is referred to
as secondary migration.

Official and informal U.S. refugee placement policy through 1975 was
aimed at dispersing refugees throughout the country in order to minimize
negative impacts on receiving communities and to hasten self-sufficiency.
Since 1975, placement policy for the majority of refugees has been based on
femily reunification which does not lead to widespread dispersal. “While the
initial placement of refugees is controlled by federal policy, secondary
migration is more difficult to control through either policy or programmatic
interventions™ (Forbes, 1985: p. 23).

When the first Southeast Asians were resettled in 1975, special efforts
vere made to settle them more broadly throughout the U.S. As a result, their
pattern of settlement was much closer to that of the general U.S. population
than to previous refugee groups or other immigrants. About 57 percent of the
1975 arrivals were placed in eleven States, each receiving more than 3,500
persons. Californias, the principal State of resettlement, received over 20
percent of the 1975 arrivals. (Forbes, 1985: p. 24.)

In 1975, placement decisions were made on the basis of a number of
factors, including the preferences of the refugees (gunerally for urban sress,
places with an existing Asian population and a warm climate) and the avail-
ability of sponsorships (generally in metropolitan sress with favorable
employment prospects). About half of the refugees were placed where they had
requested. (Porbes, 1985: p. 24.)
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By 1980, about 45 percent of the 1975 arrivals had relocated generally in
the direction of the West and South, in conformance with patterns of U.S.
residents for the same period. This secondary migration led to greater con-
centrations of refugees, ar persons in small refugee communities moved to
those with larger refugee populations. “While initially only 8.5 percent of
the refugees live  in areas with more than 3,000 refugees, by 1980, 20 percent
lived in these areas™ (Forbes, 1985: p. 24).

As one would expect, refugees who were settled where they requested were
less likely to move than other refugees. However, negative resettlement
experiences, including lengthy stays in reception camps and difficulties in
locating s sponsor, were causes for secondary migration even among this group.

Another cause of secondary migration appears to be the availability of
assistance programs. States with restrictive cash assistance policies tended
to lose refugees, and States with good employment prospects, a large Asian
population and high welfare benefit levels gained refugees. (Forbes, 1985;
North and Taft, 1986; and others.) Some States pay four times as much as
others in cash assistance. Although background characteristics had an effect
on economic adjustment and language acquisition, they had relatively little
effect on secondary migration.

Based on information available in the annual report of the Office of
Refugee Resettlement, Southeast Asian refugees have settled in every State and
several territories of the United States. Large residential concentrations
can be found in a number of West Coast cities and in Texas, as well as in
several East Coast and Midwestern cities. Migration to California continued
to affect refugee population distribution during FY 1985, but st the same time
several States in other areas of the U.S. experienced significant growth due
to both secondary migration and initial placements of refugees.

Because the INS Alien Registration of January 1981 was the most recent
relatively complete enumeration of the resident refugee population, it was the
starting point for the Office of Refugee Resettlement's current estimate of
geographic distribution of refugees. (The baseline figures as of January 1981
were increased by the known resettlements of new refugees between January 1981
and September 1985, and the resulting totals were adjusted for secondary
migration.)

At the close of FY 1985, the 14 States with the largest estimated
populations of Southeast Asian refugees are shown in the “able below:




TABLE 2.

WHERE SOUTHEAST ASIAN REFUGEES LIVE

State Number Percent
California 303,100 39.82
Texas 57,200 7.5
Washington 34,300 4.5
New York 28,600 3.8
Pennsylvania 25,400 3.3
Illinois 25,300 3.3
Minnesota 24,100 3.2
Massachusetts 22,500 3.0
Virginia 20,700 2.7
Oregon 17,400 2.3
Louisiana 14,100 1.8
Florida 12,700 1.7
Colorade 10,500 1.4
Michigan 10,400 1.4
TOTAL 606,300 79.7%
Other 154,600 20,32
TOTAL 760,900 100.0%

SOURCE: Annual Report, Office of Refugee Resettlement, 1986.

To summarize, the following factors have influenced the current
geographical distribution of refugees upon their initial arrival in the U.S.:

o U.S. placement policies that recognized the legitimacy of family
reunification and wvhich led to placement of most Indochinese refugees in areas
that already had high concentrations of refugees;

o Formal placement policies that reduced the placement of refugees
without family ties into high impac” areas and encourasged the development of
nev resettlement sites; and

o A growing diversity among the refugee populations now being settled.
This contributes on the one hand to high concentration (since most non-
Indochinese refugees are more highkly concentrated than the Indochinese) and on
the other to the introduction of new refugee settlement sites, i.e., places
wvhich received few Indochinese refugees but are receiving large nuabers of
other groups. (Porbes, 1985: p. 24.)

As noted esarlier, there is less informstion available on secondary
migration patterns of the more recent arrivals than on the 1975 Indochinese
refugees because after 1981 aliens wers no longer required to register with
the Immigration and Naturalization Service. “Therefore, a valuable data
source on secondary migration has been lost™ (Forbes, 1985: p. 24).
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The following picture of secondary migration between July 1981 and June
1984 1s based on reports from pubdlic assistance agencies:

0 Of the refngees receiving public assistance, 94,600 or 73 percent,
were living in the State in which they were resettled initially.

o Of the 34,400 refugees (27 percent of those receiving public
assistance) who had moved to another State, nearly 22,000 (6 percent) had

moved to California. New York was the second favored destination, attracting
2,400 people, or 7 percent.

0 Almost all States experienced both gains and losses due to secondary
migration.

0o Outnigrants counted in this survey represented 15 percent of all of
the refugees who arrived from July 1981 to June 1984. 1In about 15 States, a
much higher than average proportion of arrivals left the State and sought
assistance in another State. Most of these States from which outmigration
occurred have more restrictive welfare eligibility criteria, lower benefits,
and/or are States that huve resettled large numbers of non-Indochinese
refugees.

0 There was a substantial amount of refugee population exchange between
contiguous or geographically close States, a pattern consistent with general
U.S. migration patterns. (Forbes, 1985: p. 25.)

Several factors have contributed to the extensive refugee movement into
California, in addition to those slready described earlier in discussing the
secondary migration patterns of the 1975 Indochinese arrivals. These include
cash and medical assistance policy changes which led to the termination from
assistance of large numbers of refugees in Washington and Oregon, a signifi-
cant portion of whom moved to California; and the decision on the part of the
Hmong community to es%ablish a new community in the Certral Valley of
California. (Forbes, 1985: p. 25.)

Labor Market Experiences

Refugees

The prospects for refugee sconomic self-sufficiency appear promising in
the long-run; but in the short-run the data show low labor force participa-
tion, high unemployment, large numbers living below the povert line, and
substantial reliance on public assistance programs.

According to the Office of Refugee Resettlement, the most recent national
survey on refugee participation in the labor force (Fall 1985) ghows that only
44 percent of all Southeast Asian refugees over the age of 16 were employed or
actively seeking work, compared with 65 percent of the U.S. population as a
whole. Included in this ststistic are refugees who entered the United States
from May 1980 through April 1985. About 17 péercent of refugees in the labor
force were unemployed, as compared with 7 percent in the overall U.S.
sopulation. (ORR, 1986: p. 100.)
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These comparisons with the United States population are affected by the
inclusion of numerous Southeast Asian refugees who have been ia the country
for only a short time and the exclusion from the sanple of refugees who
arrived before May 1980. Nevertheless, when employment status is considered
separately by year of entry, the results indicate the relative success of
earlier arrivals and the relative difficulties faced by more recent arrivals.
Refugees arriving in 1985 had s labor force participation rate of 28 percent
and an unemployment rate of 50 percent; those who had arrived in 1984 had a
labor force participation rate of 42 percent and an unemployment rate of 36
percent. However, refuge :s who had arrived in 1980 have participated in the
labor force at a stable rate of about 56 percent over the past three years and
have an ;ne-pley-ent rate in 1985 of about 18 percent. (ORR, 1986: pp.
100-101.

A study by the Institute for Social Research, "Southeast Asian Refugee
Self-Sufficiency Study™ (ISR: 1985), examined local employment patterns a!yﬁg
more recently arrived refugees who lived in five sites: Houston; Orange
County, California; Boston; Seattle; and Chicago. Their survey was conducted
in 1983 smong refugees who had arrived in the United States since 1978.
Unenployment rates were found to be relatively high in all sites, ranging from
25 percent in Houston to 57 percent in Seattle. The study noted that these
rates are higher than overall U.S. unemployment at that time (10.1 percent),
?nd hggher than the rates for blacks (19.8), Hispanics (14.8) and teenagers

23.6).

According to ORR's annual report, "The kinds of jobs that refugees find
in the United States are often different in type and socio-economic status
from those they held in their country of origin" (ORR, 1986: p. 103). Por
example, whereas 39 percent of the employed adults sampled had held white
collar jobs in their country of origin, only 16 percent hold similar jobs in
the United States. Conversely, far nore Southeast Asian refugees hold blue
collar or service jobs in the U.S. than they did in their countries of origin.

Other researchers document that immigrants coming from higher
socio~econonic status in their country of origin initially take jobs that are
lower in status; but with time, their status improves. These researchers note
that the pattern of occupational mobility revealed by recent research on
refugees, therefore, is similar to that found in research on immigrants.

According to Forbes, "It 1s too soon to tell if Southeast Asisn refugees
vill begin the upward climb or if they will be able to regain their former
socio-economic levels.” The situaticn for refugees, at least during their
initial time in the United States, is not the same as for other immigrants
because of their special eligibility for a range of public assistance pro-
grams. Alro, they have not had the opportunity to plan their move to this
country. (Forbes, 1985: p. 7.) In "The Economic Progress of Immigrants: Some
Apparently Universal Patterns,” Barry Chiswick found that immigrants who
nigrate for political reasons = in this case, refugees from Cuba — take
longer to close the gap in earnings than do those who migrate for economic
reasons. (Chiswick in Pellner, 1980.)




Pour other studies provided information on the type of employment that
refugees have found. As noted by Forber, this information is useful in
assessing whether initial employment is likely to lead to long-term
self-sufficiency. (Forbes, 1985.)

Por example, in "Labor Force Participation and Eaployment of Soutbeast
Asian Refugees in the United States,” Robert Bach found that over 40 percent
of the refugees worked in manufacturing, with almost 25 percent working in
retail t¥ade. Professionals accounted for 15 percent of the employsd. More
specifically, four broad occupational categories employed the vast msjority of
refugees: technical, sales, und administrative support (24.4 percent), ser-
vice (21.9), precision production, craft and repair (21.4), and operators and
fabricators (19.3). (Bach, 1984.)

Within these occupations, refugees tend to hold low-skilled positions.
More than one-fourth of those in the service sector are janitors and cleaners,
with another 40 percent working in food preparation and distribution (cooks,
kitchen workers, waiters and waitresses and their assistants). Another large
percentage of refugees work in the electronics industry, generally in
unskilled support positions.

According to one study, rhere is some evidence which suggests that
refugees may be moving into the underground cash economy. In “The 1975
Refugees: Their Pirst Five Years in America,” Reginald Baker and David North
traced the employment rates and Social Security earnings of refugees who
arrived in 1975. (Baker and North: 1984.) They found that self-declared
enployment rates among men increased over time, while reported Social Security
income decreased. Unable to find any other explanation for this phenomenon,
they hypothesized that some refugees who had previously been employed in jobs
that paid into the Social Security system were in jobs that paid “under the
counter,”

North found that refugees have problems finding jobs that psy enough to
take them out of poverty. In "Refugee Barnings and Utilization of Financial
Assistance Progranms,” he concluded that their earnings place many of them in
the lower tiers of the U.S. labor market (North: 1984). Also, the study by
ISR found that SO percent of the households they sampled fell below the
fedcral poverty level, but noted that over time refugees are likely to rise
sbove this level. For example, households in the U.S. for four months or less
had income that was only 46 percent of the poverty level; after three years
*hey had income that was one and one half times the poverty level.

Illegal Immigrants

With regard to the employment and earnings of undocumented workers, the
general consensus of most studies is that they are concentrated in the low-
wage, low-status secondary labor market. Researchers are generally consistent
in their findings that illegals earn substanutislly less than their U.S.
counterparts. Also, average hourly wages differ significantly according to
both their region of origin and region of U.S. employment. Maxican illegals
were found to have the lowest earnings. Next lowest are other Western
Hemisphere aliens. Eastern Hemisphere illegals had the highest earnings. The
lowest earnings were in the Southwest, with the highest sverage hourly earn-
ings on the East Coast. In terms of specific industries, the lowest earnings
are in agriculture.
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Fc'lowing is s sample of the case study literature on the employment and
earnings of various groups.

In his report on illegal Caribdean migrants in the New York-New Jersey
area, Demetrios Papademetriou indicated that they were employed primarily in
secondary sector wanufacturing and low level service occupations.
(Papademetriou, 1985: pp. 10~11.) Their earninge were similar to those
reported by Poitras for his Costa Rican ssmple and “hose reported by David
North and Marion Houstoun for their Eastern Hemisphere sample == in other
words, considerably higher than those previously reported for Mexican illegal
aliens.

San Antonio was the site of an early study by Gilbert Cardenas entitled,
“Manpower Impact and Problems of Mexican Illegal Aliens ir an Urban i:dor
Market.” The study was based on field interviews with 100 employed unappre-
hended Mexican illegal sliens, a couparable population of Mexican-Americans,
blacks, and Anglos, as well as interviews with employers, government of fi-
cials, and others in the San Antonio area. INS dsta on Mexican illegsl aliens
apprehended in San Anconio in early 1975 were also examined. On the subject
of employment and earnings, Cardenas conciuvded that illegsls ir San Antonio
worked "in occupation: ia minimel jobs th-t many locsl residents do not want
because of the nature of work and the hazardous conditions.” Quoting further:

Mexican illegal alicns relative to other minorities
experience lower average hourly earnings, sre
concentrated in low paying and low status jobs,
usually in construction, wholesale and retail

trade, and service industries (Cardenas, 1976: p. 2).

More specifically, he found that the average hourly earnings for Mexican
illegals were $2.15, compared to $2.55 for Mexican-Americans, $2.68 for
blacks, and $3.72 for Anglos. Alwost half (49 percent) of the Mexican illegal
aliens earned less than the then-minisum wage of $2.10 sn hour. (Cardenas,
1976: p. 113.) The Mexican illegals were concentrated in small enterprises
that were highly labor-intensive, principally in construction, retail and
wholesale trade, manufacturing, and services. (Cardenas, 1976: p. 93.)

A study conducted in 1978 by Avante Systems, Inc., entitled, “A Survey of
the Undocumented Population in Two Texas Border Areas,” was based on a sample
of 600 apprehended and unapprehendcd aliens in El Paso and in the Edinburg-
McAllen ares in the lower Rio Grande valley. The members of the sample were
predominantly Mexican, male, young, snd poorly educated. Most had lived in
the U.S. fewer than five years, with the %1 Paso populstion the more permanent
of the two groups. (Avante Systems, 1978.)

The sample was described as holding jobs at the bottom of the economi~
laddar. Their average hourly earnings were $2.75, but the most frequent wag:
cited (the mode) was $2.00 an hour. While most respondents worked for small
businesses employing one to five people, the occupational patterns differed in
the two areas. Construction was the largest so:sce of employment in El Paso,
accounting for 19 percent, followed by agriculture (17 percent) and services
(12 percent). Agriculture led the Edinburg-McAllen area at 18 parcent,
followed by domestic services (17 percent); construction employed 10 perce:.t.
(Avante Systems, 1978: p. 33.)
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Research by Sherri Grasmuck on immigrants from the Dominican Repudblic in
New York City focused on the comparative role of documented and undocumented
aliens in "a labor market noted for a surplus of native labor” (Grasmuck,
1984: p. 692). Dominicans, she notes, were “"the largest Hispanic group of the
nev wave of immigrants entering the New York area since the 1970s" (Grasmuck,
1984: p. 693). The study group consisted of 300 Dominicans living and working
in New York City in 1981. There were more men than women in the sample and,
for a large majority, the last residence in the Dominican Republic was urban.
Legal aliens accounted for 58 percent of the sample, 42 percent were
undocumented aliens.

Grasmuck found that while the undocumented were more likely to have been
unemployed in the Dominican Republic than were the documented, those who were
enployed were more likely to have worked in professional occupations. Also,
the superior qualifications ¢f the undocumented aliens who were employed in
the Dominican Republic were not generally reflected in their occupations and
experience in the U.S. labor market. In her opinion, "this reflects the im-
portance to employers of immigrant status, per se, rather than the individual
characteristics of immigrants™ (Grasmuck, 1984: p. 710). The study also found
that the legal and illegsl Dominicans hold similar types of jobs. They pre-
dominate in production manufacturing jobs, most notably as operatives in the
textile trades, with the undocumented aliens much more likely to be employed
in ethnic firms.

However, the conditions of employment of the two groups were markedly
different. The undocumented Dominicans are more likely to be employed in the
smallest firms, many of waich appear to be "clandestine or off-the-books”
operations; twice as likely to be non-unionized and more manageable; and
receiving lower wages than the legal immigrant population, itself among the
lowest-wage sectors in the city. “Approximately 40 percent of all Dominicans
were working at, or below, the legally established minimum wage” (Grasmuck,

In common with many other studies reviewed in this paper, Grasmuck's
study also found that "legal status was not as sure a predictor of low-wage
enployment as gender, with the wages of most undocumented males surpassing
those of even the documented females” (Grasmuck, 1984: p. 711). The author
concluded that "one of the most important functions served by the illegal
alien population in a labor surplus region like New York City resides pri-
marily in its greater controlability by employers in the secondary labor
market” (Grasmuck, 1984: p. 710).

Research by Donald Huddle on undocumented workers in Houston's non-
residential and highway construction industries in the early 1980's found that
at least one in every three construction workers in the Houston area was an
11legal alien. His 1985 report provides information from a survey of 200
1llegals 1n the construction industry in 1983. Approximately 53 percent of
the sample earned more than $5.00 an hour, and 12 pgrcent earned more than
$6.00 an hour. They we.e employed in 15 trades, including common laborers (38
percent), cement iayers (15 percent), carpenters (14 percent), ironmen (8
percent), and foremen (4 percent). (Huddle, 1985: p. 4.)
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Summary

Since the Statue of Liberty was dedicated s hundred years ago, the
national origin of those legally entering the United States has changed: In
1886, RBuropeans accounted for 90 percent and Canadians 8 percent whereas in
1985, Asians accounted for nearly half of the 570,000 legally admitted
newcomers, Latin Americans 40 percent, and Europeans only 5 percent.

In addition to legsl immigrants, there are an estimated 4 million to 6
million undocumented aliens in this country, slightly more than half of whom
are from Mexico, with about half of the illegal pcpulation living in
California.

The U.S. has admitted nearly two mililion refugees since the end of World
War II mostly from the Communist-dominated countries. Southeast Asians, with
the Vietnamese being the largest group, account for a large majority of the
more recent arrivals. At the end of FY 1985, there were approximately 760,000
Southeast Asians in this country. While the Southeast Asians predcainate
among retugee arrivals since 1975, Cubans remain the largest group admitted
since the Second World War, totaling about 800,000,

Where refugees live in the U.S. is determined by initial placement and
secondary migration. After initial placement in this country, some refugees
migrate to other areas within the United Statss. A cause of this secondary
migration is the availability of higher benefit levels in some States, Other
factors relate to the availability of work, the desire of refugee groups to
live among people from their homeland and in warm climates. As was the case
with undocumented aliens, California is the State with the largest number of
refugees, accounting for about 40 percent of the Southeast Asian refugee
population in FY 1985,

Economic self-sufficiency — measured by labor force participation and
employment rates, income level and use of public assistance programs —
affects not only the lives of the refugees but also the cost of the resettle-
ment program, the impact of refugees on the U.S. labor market, and, utimately
the receptivity of the United States to the admission of refugees.

The review of the literature indicates that the prospects for refugee
self-sufficiency are promising in the long-run, but during the early perisd in
this country they experience low labor force participation, high unemployment,
large numbers below the poverty level, and substantfsl reliance on public
assistance programs.

The most recen: national survey of refugees' participstion in the labor
force shows that only 44 percent of the Southeast Asian refugees over age 16
were employed or actively seeking work as compared to 65 percent for the total
U.S. population. GCenerally, most refugees and undocumented workers who are
eaployed tend to hold low-wage, low-skilled positions in the secondary labor
market. The pattern of occupational mobility revealed by recent research on
refugees is similar to that found in research on immigrants. Many researchers
document that immigrants coming from higher socio-economic status in their
countries of origin initially take jobs that are lower in status; but with
time, their status increases until it reaches or surpasses former levels.
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The general lack of litersture on the economic adaptation of undocumented
aliens is probably due to the fact that they are in this country illegally.
The literature that does exist indicates that they are primarily in low-wage
jobs. The research on this alien group focuses primarily on the issues of
displacement, jnb creation effects, impact on wages and working conditions,
and use of public assistance programs which are discussed in Section II.

B. Factors Which Affect Econonic and Social Adaptation

Most researchers suggest that smong the factors which influence the
economic and social adaptation of refugees are public assistance programs,
training and employment services, their socio-economic characteristics
(including English language proficiency), time spent in the U.S., and ethnic
community organizations.

In addition, ORR sees the ability of Southbeast Asian refugees to seek and
find employment in the United States as being influenced also by the demands
of family 1ife and health problems. For those under the age of 25, the pur-
suit of education was the overriding coacern, according to the 1985 survey.
"For those between the ages of 25 and 4%, family needs also became a major
concern, and for those over the age of 44, health problems predominated as a
reason for not seeking work™ (ORR, 1986: P. 104).

For illegal entrants (as well as legal), a major factor appears to be
occupational-kinship networks. Some factors wh:ch affect the economic and
social adaptation of refugees, such as their special eligibility for public
assistance programs, do not to any large extent affect legal and illegal
immigrants.

Public Assistance Programs

The situation for refugees, at least during their e-rly period in the
U.S., 1s not the same as for illegal immigrants becsuse of refugees' special
eligibility for a range of public assistance programs.

Benefit levels and eligibility criteria exert a significant influence on
refugee employment. Information contained in the works of Baker and North,
and Porbes and others, indicate that residence in a State with a generous
rublic assistance system depresses employsent rates for refugees. For
sxanmple, refugees living in California and other high benefit States —
particularly those that permit two parent families to receive AFDC — were
found to have lower labor force participation rates than those residing
elsevhere in the United States. Refugees living in Texas and other States
with low benefit levels and restrictive eligibility guidelines tended to have
higher labor force participation than those living in States with the opposite
characteristics. The depressed employment rates found in States with generous
welfare benefits, particularly California, have been documented in studies of
the experiences of Southeast Asians who arrived since 1975. (Forbes, 1985;
Baker and North, 1984.)




Training and Employment Services

The participation of refugees in language and other training programs is
likely to influence entry into the labor market, with those in training during
the day less likely to be in the labor force. According to Forbes, “The
causal relationship between service use and laber force participation is a
difficult one to measure. However, it is unclear if refugees are in training
programs because they do not feel that they are ready to sesk work, or if they
d> not seek work because they are in training programs. Whatever the direc-
tion, the value placed on education and training is clear from the research
findings” (Forbes, 1985: p. 13). In the 1985 survey of Southeast Asian
refugees, almost 34 percent of the 25 to 34 year old refugees and 83 percent
of the 16 to 24 year olds cited the pursuit of education as the major reason
for not seeking work. Only 6 and 12 percent, respectively, of these two
groups, cited lack of knowledge of English as the reason for not seeking jobs.
(ORR, 1986: p. 104.)

Forbes notes that another indication that training is likely to retard
early entry into the labor force comes from an examination of improvements in
English language proficiency. When looking at refugees who arrived in the
sane year and controlling for other characteristics, it appears that improve-
ments in English come at the expense of early labor force participation.
“"Studies have shown that enrollment in language training, as compared with
employment, is most likely to lead to improvements in language proficiency and
later success in the labor market” (Forbes, 1985: p. 13).

Most studies indicate that the informal networks of ethnic and American
associates more frequently result in job placements than do the more formal
job services. In a finding that parallels other research, ISR found that half
of the sample of recent Southeast Asian refugees had located employment
through personal contacts (friends, relatives or their own activities), and
another 14 percent through American sponsors and local churches; “only 29
percent attriduted job placements to formal employment services and
resettlement agencies” (Forbes, 1985: p. 13).

In exanining the use of employment services by refugees in greater
detail, ISR found that employment services covered everything from orientation
to the American job market and workplace to assistance in identifying jobs and
ectual job placement. “Thirty percent of the refugeer received employment
services, vith 31 percent of these receiving them from resettlement agencies,
18 perccn; from schools and 20 percent from other providers” (Forbes, 1985:
PPe 13"16 [

Econoaic Conditions

Information on the effects of economic conditions in the U.S. on the
employment of illegal imaigrants is generally included in the literature on
the role of occupational-kinship networks on this group. It is through these
networks that illegal (as well as legal) entrants learn of the economic
conditions and the availability of work in local communities. This discussion
is presented later in the pasper. The effects of U.S. economic conditions on
the employment of refugees has been addressed in the report by the Refugee
Policy Group (Forbes, 1985) and in "Refugee Earnings and Utilization of
Financial Assistance Prograams,” by David North.




-19 -

The Refugee Policy Group'a examination of the employmsent history of
refugeea vho arrived in 1975 found that thoae refugeea were adveraely affected
by the economic recesaion of the early 1980°'a. 1In 1981, the unemployment rate
for 1975 arrivala was 6.4 percent, lower than the overall U.S. rate of 7.5
percent. By 1982, however, after the effecta of the recetaion had been felt,
this group's unemploymant rate increased to 12.7 percent, higher than the U.S.
rate of 9.9 percent. 1In 1983, the 1975 arrivals' unemployment remained high
(12.1 percent). 1In 1984, when the economy showed aignificant improvement, the
rate fell to 6.3 percent, again below the overall U.S. rate. (Forbea, 1985.)

The atudy concluded that "it appears™ that during refugezs' firat few
yeara in the U.S., their employment ia primarily controlled by factors related
to their ypefugee atatua and experiencea and to policiea regarding their eli-
gibility for public asaiatance, rather than to the state of the U.S. economy.
With each pasaing year in the country, they are more likely to be employed
until they reech “what could be called equilibrium”™ with the general level of
unemployment ratea for the total U.S. "It ifa after thia point that the
likelihood of continued employment ia more affected by conditions in the U.S.
econonmy than by other factors related to their refugee statua™ (Forbes, 1985:
p. 15).

According to North, one reason the Southeast Asians who arrived in 1975
had lower rates of cash ssaistance usage after three yeara than the 1980
arrivals was the atatua of the U.S. economy.

Quoting:

Perhaps one of the reaaona for the lower asaiatance

rates for the 1975 cohort was that after they had been
here three yeara they had been facing a national
unemploynment rate of 6.1 percent; but the 1980 cohort,
after three yeara, was facing a 9.6 percent rate. This
was borne out in the Bach-Gordon-Hairnes-Howell article,
which atated that the unemployment rate for Indochineae
refugees had riasen from 15.5 percent in the fall of 1981
to 24.1 percent (more than twice the national U.S. average)
in the fall of 1982. PFurther, . . . refugee earninga were
badly affected by the 1981-83 recesaion. Both high unem-
ployment ratea and lov wagea increaae the use of cash
asaiatance (North, 1984: p. 50).

Socio-Economic Characteriatica

Refugeea

Existing atudiea reveal that a refugee'a experiencea prior tu entering
the United Statea have a profound effect on later adjustment. Education in
the refugeea' countriea of origin is among the important predictora of labor
force participation, after controlling for other factors auch as language
proficiency, age, gender, and length of time in the United Statea. For
example, in “"Labor Porce Participation and Employnment of Southeaat Asian
Refugeea,” Bach found that each additional year of education before arrival
gives the more educated a 3 percentage point advantage in labor force
participation over the lesaer trained. (Bach, 1984.)
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Most studies, looking at the relstionship between English language
proficiency and labor force participation, have emphasized the importance of
language skills. Por example, the 1985 survey of Southeast Asian refugees
found that labor force participation amonug those who spoke English fluently
“was similar to that for the overall U.S. population. Refugees who spoke no
English, however, had & labor force participation rate of 15 percent and an
employment rate of 41 percent” (ORR, 1986: p. 105).

Some researchers have questioned whether it is language itself or other
factors that mostly affect refugees’ ability to find employment. They point
out that the likelihood that a refugee knows English prior to arrival is af-
fected by other factors that are, themselves, influential in predicting suc-
cess in the labor market. These factors include previous education, previous
exposure to English speakers, and year of entry (those who arrived in 1975
were more likely to speak English on arrival than were later migrants).
Similarly, the iikelinood that a refugee will increase his or her under-
standing of English is related to other considerations, such as errollment in
a language training program.

Illegal Tmmigrants

Studies which address the socio—economic characteristics of illegal
entrants indicate that non-Mexican undocumented workers tend to be berter
educated and more successful in the U.S. labor market thar their Mexicsn
counterparts, at least as measured by wages earned.

These studies include a summary of the available research on the
characteristics of both Mexican and non=-Mexican illegel aliens, by North and
Houstoun. (North and Houston, 1976.)

Findings from these and other studies suggest that Mexican illegal aliens
are:

0 young adults, predominantly, but not exclusively male;
o poorly educated;

0 primarily, but by no means entirely, farmworkers
from rural areas in Mexico;

0 economically motivated;

0 employed at or near the bottom of the U.S. labor market,
i.e., generally low-pay, low-status, and low skilled workers; and

0 1likely to send a significant proportion of their U.S.
earned income to dependents in their homeland.

The average age recorded for tha different study groups was 27-28. Men
vere heavily predominant in nearly all of the st.dies. The great majority of
the illegal Mexican aliens in all study groups had less than six years of
schooling. (The predominance of males, however, relates at least in part to
the ways samples were consttacted. North-Houston, for example, was one of
several studies of apprehended illegal immigrants, and INS tactics are such
that most of those they catch are males.)
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Another significant finding of the North-Houstoun sumsary was that the
Mexicans in the sample were “"consistently very different from the respondents
from elsevhere in the world. This difference was found to be particularly
pronounced in the ~ase of those Mexicans living in the Southwest, particularly
in the counties bordering Mexico” (North and Houston, 1976: p. 95).

While similar in sge to the Mexican group, the Western hemisphere and
Eastern Hemisphere aliens wrre found to differ sharply from the Mexicans in
terms of their educational attainment and adbility to speak English. In con-
trast to the average of 4.9 years of school for Mexicans, Western Hemisphere
aliens had an average of 8.7 years, and Eastern Hemisphere aliens had an
average of 11.9 years, close to the U.S. average. Of the Mexican group, 76.4
percent did not speak English, compared to 53.2 percant of the Western
Henisphere group and 16.2 percent of the Eastern Hemispheie group. The non-
Mexican sample had more dependents in this country and %:wer back home than
the Mexicans. They had als  been in the U.S. slightlv _.onger than the
Mexicans. (North and Houston, 1976: p. 95.)

Community Organizations and Networking

Since the founding of this nation, ethnic communities in the U.S. have
played an important politicsl and economi: role in support of their members.
Ethnic support structures serve as intermediaries between the new arrival and
U.S. society, helping immigrants snd refugees learn of mainstream expectations
and communicating ethnic interests to decision-makers and institutions outside
the community. (Forbes, 1985.)

Refugees

With regard to refugees, the most comprehensive study on this subject is
by SRI International which examiuned the role of the Southeast Asian ethnic
community at the local level. (SRI, 1983,)

The study found that Southeast Asiasn refugee communities share some
common elements, regardless of ethnicity. Informal social negworks,
particularly familial ones, play an important role. In addition, refugees
also set up more forsal organizations, including religious instituticns,
business and self-help organizations. These latter institutions, generally
referred to in the literature as “mutusl sssistance associstions” (MAAs),
serve several purposes. Some are primarily social or cultursl in nature, while
others offer educational, employment and other services to their members and
to the broader ethnic community. MAA's are either supported by the community
itself or receive funds from non-refugee sources, including government
agencies.

SRI noted that, of the MAAs they studied, most were not particularly
active. Pew MAAs brought members together regularly or had a consistent set
of activities. While few refugees report active involvement in MAA activi-
ties, some do take advantage of the services offered.

Over time, the development of MAAs into service organizations has
increased. Through the Office of Refugee Resettlement (ORR) the federal
government has provided incentive grants to States to encourage them to fund
refugee organizations as service providers.
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SRI found that ethnic communities play a role in assisting refugees
toward both social and economic adjustment. SRI's study of self-gufficiency
also emphasizes the ethnic community, and more specifically, the ethnic house-
hold as a major detersinant of economic adaptation. According to SRI, the
ethnic community serves many purposes. It is s source of social, emotional,
and spiritual support during a period in which many refugees sre confused
about their futures. It is also a source of more tangible support. Refugees
within a given ethnic community pool money for both living expenses and to
begin business ventures. The community thus serves as & surrogate banking
institution. Moreover, shared housing is used to minimize expenses and
increase the likelihood that employment will lead to self-sufficiency.

In examining the interactions betwsen refugee and non-refugee
communities, SRI found, not surprisingly, that language and cultural barriers
hanpered these interactions. While refugees are often perceived to be iso-
lationist, wanting to socialize primarily with members of their own nation-
ality, there is evidence that social sssimilaion is taking place over time,
especially among the younger ganeration.

The refugee community, through both its formal and informal networks,
provides direct services to members of the community. MAAs are becoming more
important as sources of eduational services, employment services, trsnslation
and interpretation, mental health services and others. Moreover, the ethnic
commnity structures help refugees access other services. “Perhaps, most
important, it is chrough informal refugee networks that many refugees find
jobs, having been referred to employers by other refugees” (Porbes, 1985:

Pe 21).

SRI found that the effectiveness of ethnic orgsnizations is influenced by
3 variety of factors, for example, "their financisl resources; the capacity of
their leaders and staff to perforam functions expected of them; divisions
within the community that can fragment service delivery; the ethnic commu-
nity's knowledge of services and programs outside of their own network; and
the need of refugess for the services provided by MAAs" (Porbes, 1985: p. 21).

SRI concluded that the forms of support offered by the sthnic community
are crucial in the adjustment of refugees. As SRI stated, “"On the whole, the
intangible support provided by the community positively affects the social and
economic adjustment of refugees, even though some refugees might become
socially isolated by relying exclusively on the community for support.” In
this respect, the Southeast Asian community is following a pattern previously
adopted by many other ismigrant groups. (Porbes, 1985: pp. 21-22.)

Another source of sssistance for refugees are volunteer resettlement
agencies (Volags). Since the end of World War II, virtually all refugees who
came to the United States have been sponsored by these agencies, most of which
fird relatives, American femilies, congregations, or professional staff as
“sponsors” for individual refugees.

In a study by North, et. al., of the voluntary resettlement agencies, the
authors found thst volunteer agencies provide capacities and continuity

lacking in public agencies. Volags are more flexible in size and function
than units of.government, can bring private resources to bear, have dedicated
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staffs and avoid potential bias toward welfare, and they are knowledgeable
about, and sensitive to, ethnic differences and the special prodlems of
refugees. /“~rth, Lewin and Wagner, 1982.)

I _.ner studies on the relationship between specific terms of
sponsosship aad 7mployment outcomes, SRI found no independent influence on
self-sufficiency by sponsorship model, whereas Bach found a significant
effect. The Bach study indicated that, after controlling for other variables,
refugees resettled by American families have higher labor force participation
rates than do those assisted by relatives, congregations or professionsl
staff. According to the Refugee Policy Group, "The differences in findings
may be explained by the measures used in the two studies. SRI examined public
assistance utilizs. {on and income, whereas Bach looked at labor force
participation. It is possible that refugees sponsored by American families
are more likely to look for work, but they may be no more likely to find
employment that takes them out of poverty” (Porbes, 1985: pp. 12-13).

Illegal Immigrants

One of the major themes that emerged from the literature is the very
important role occupational=kinship networks play in the adaptation of
11legal (and lez:1l) immigrants to the U.S. lzoor market. Most of the
research on this subject, and it is vast, indicates that these networks nct
only benefit immigrant workers, but also some U.S. employers, by assuring
employment stability. PFurther, these networks tend to shut out some U.S.
workers from access to parts ¢ the labor market, thereby effectively
displacing thenm.

Following is a sample of the considerable literature which addreszes the
role of occupational-kinship networks as viewed by researchers of various
localities and industries.

Several studies have shown that migrant networks mitigate against the
exploitation of asliens and provide for skill advancement for them (e.g.,
Bailey and Freedman, 1981; Waldinger, 1982, 1982a). However, advancement ends
vhere the network ends, effectively capping the potential for upward mobility.
(Baca & Bryan, 1980.) These networks also provide stability in employment
situations by providing a recruitment track which compensates for the
transitory nature of some undocumented employment (e.g., Bailey and Freedman,
1981). TFinally, networks act as a private safety net for new immigrants,
legal and illegal, helping them find employment as an slternative to public
se.vices at the taxpayer's expense (e.g., Cornelius, 1981).

It has also been argued that immigrant recruitment networks result in tne
displacement of U.S. workers setting up what are in effact closed shops, rein-
forced by a language barrier. Philip Martin stated that, "Network recruitment
has shut the California harvest market to Anglos and blacks for over a decade,
and similar ethnic enclaves are emerging in a variety of manufacturing and
service enterprises” (Martin, 1985: p. S5). According to Buddle, networking or
“closed circuit” recruitment contributes to the displacement of U.S. workers.
“Once illegal aliens make up a larze part of a firms's ladbor force, they tend
to become the dominant work force~® (Huddle, 1985: p. 19). Purthermore, by en-
couraging skill advancement, networks perpetuate illegal migration by cresting
vacancies ¥ lower level jobs and providing the mechanisa to bring in new
1llegsl workers to f£ill them. (Houstoun, 1983.)
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In their study based on interviews in 1979 with over 1,400 unapprehended
Mexican undocumented workers in the Los Angeles area, Reynaldo Baca and Dexter
Bryan found that networks retard the upward mobility of the aliens by limiring
their opportunities to the reach of the networks. They concluded that seuwl-
skilled operative work constituted an occupational ceiling for Mexican undocu-
mented workers, and argued that this reflected “"the realities of occupational
opportunities and a dependency upon the occupational-kinship network™ (Baca
and Bryan, 1980: p. 43). The importance of these networks in the occupational
experience of undocumented workers is underscored >y the authors:

The similarity in the occupational experiences

of undocumented workers and, indeed, the presence
of undocumented workers in specific restaurants
and factories reflect the meshing of occupational
opportunities with active recruitment in the
occupational-kinship network” (Baca and Bryan,
1980: P ‘2)0

A key passage repeated in the Cornelius studies of both Southern
California and the San Francisco Bay areas described the role of Mexican
kinship networks as follows:

Binational Mexican kinship networks now operate
effectively to channel new migrants directly

into those job types, firms, and sectors of

the Southern California economy where Mexican
labor slready predominates. Young, first-time
migrants are placed in temporary, low-level jobs,
while older, more experienced ones are directed

to more stable, better paying work. Vacancies
occurring in these firms are typically filled by
Mexican imigrants who are relatives or friends of
current employees, who recommend them to their
employers. This referral process itself may be
one of the reasons why direct competition between
Mexican migrants and U.S. born workers for the same
jobs is infrequent” (Cornelius, 1982: pp. 36-37;
1982a: p. 28).

Waldinger's study of the New York garment industry concluded that the
competitive advantage of immigrant firms derived in large part from the
occupational=kinship networks which characterize the immigrant community:

The competitive advantage of the immigrant firm
derives from their interpretation of econoaic and
social roles. In the immigrant firm, production
technology is organised around the social relation-
ships of kinship, friendship, and common nationality
and these relationships yield privileged access to
the immigrant labor force (Waldinger, 1982: p. 172).
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Bailey and Freedman in their 1981 study of the New York restaurant indus-
try noted that “the network hiring common in the immigrant community creates
an environmental stability even when there is frequent individual turnover and
in effect provides the best of both worlds by eliminating the wage increases
associated with long tenure” (Bailey and Freedman, 1981: p. 89).

Joseph Nalven and Craig Frederickson also noted the importance to both
the undocumented workers and the employers of the immigrant networks referred
to by one employer as the "Mexican connection” (Nalven and Prederickson, 198.:
ps 41). The suthors noted:

The systems that supply the labor (whether they

be the longstanding, family-and-friend networks

or the crass labor brokers) cannot be taken
lightly. They are well entrenched and will go

to great lengths to protect their vested interests.
Add to this the employers' strong preference for
undocumented Mexican workers and the situation al-
most totally excludes the available U.S. domestic
worker (Nalven and Prederickson, 1982: p. 44).

Like the studies of the garment and restaurant industries discussed
above, research on the agricultual industry also emphasizes the importance of
occupational-kinship networks in the ongoing recruitment of undocumented
foreign workers, particularly Mexicans. Richard Mines and Philip Martin
described the operation of this process in California agriculture as follows:

Most farmworkers are hired by foremen who ask
curireant workers *o recruit their friends and
relatives, . recruiiment practice that helps to
explain why workers from a particular Mexican
village are concentrated in a certain area and
set of commodities in California. The illegal
status of most entry level farmworkers rein-
forces this concentration effect because employed
friends and relatives often send money and border
crossing advice to Mexico and then provide or
arrange housing and a U.S8. job. Twenty years

of such post-bracero recruitment have forged

such strong networks between California jobs

and Mexican villages that a Mexican worker's
place in the fara labor market is determined
primarily by 1is network (Mines and Martin,

1984: p. 170).

Huddle also commented on the effectiveness of immigrant occupational
networks, which he suggested resulted in the displacement of U.S. youth in the
Houston area. He descridbes the operation of these networks as follows:

Illegals often have more effective job search
networks than do local American workers. 1Illegals
comprise a ready pool of surplus labor which reaches
into sreas of Mexico itself. Increased demand for
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labor in Houston sets up a series of signals which
are quickly transuitted from any jcb site vhere
illegals work to the local illegal pool. The
signal is simultaneously transmitted to coyotes
and smugglers who are not only passive receptors
of those wishing to leave Mexico for U.S. jobs,
but who also accurately recruit workers from jodb
sites in Mexico itself. We have found that the
great majority of illegals worki:3 in Houston

in our sample came via the smuggler route rather
than by wading the Ric Grande (Huddle, 1982: p. 36).

Length of Stay
Illegal Immigrants

While there are several studies which attempt to measure the length of
stay of the illegal population, most do not specifically address the issue of
how length of stay relates to the ability to find employment or otherwise
adapt to the U.S. economy. One exception is a 1986 study by Demetrious
Papadenetriou and Nicholas DiMarzio on undocumented aliens in the New York
metropolitan area. This study found that some undocumented workers who
expected to be in the U.S. for an extended period identified "success in
adapting to the United States” and "economic opportunities in the U.S.” as the
reason. (Papademetriou and DiMarzio, 1986: p. 69.) Research on this issue as
it relates to total immigrants and refugees (for example, "The Effect of
Americanization on the Earnings of Poreign-born Men,” by Barry Chiswick) found
that length of time in the United States was the most important factor in
explaining economic progress among the total immigrant population. In
addition, immigrants progressed very rapidly, often overtaking the economic
status of the native-born population in ten to fifteen years. (Chiswick,
1978.)

Refugees

In terms of refugee employment, a review of existing studies shows that
length of residence in the United States is an important factor in their
economic progress. With few devistions, each additional year of residence
appears to improve labor force participation, the eamployment-population ratic,
and the unemployment rate. Nearly every study confirmc this relationship.

Por example, in its study, “Southeast Asian Refugee Self-Sufficiency
Study” (1985), ISR found that the percent f refugees in the labor force a-d
the percent employed differs significantly by length of time in the United
States. For example, 67 percent of those who had arrived in 1975 were in the
labor force in 1984, a higher rate than the U.S. average. On the other hand,
the wmore recent arrivals showed lower participation rates; only 30 percent of
the 1984 arrivals and 42 percent of the 1983 arrivals were in the labor force
as of October 1984. As with labor force participation, employment increases
with the amount of time refugees are in the U.S. According to the 1984
survey, “the nnemployment rate for refugees who arrived in 1975 was 6.3
percent, vhereas it was 35.6 percent for those who arrived in 1983 and 4!
percent for the 1984 arrivals™ (Porbes, 1985: pp. 8-9).




Another varisble that changes over time is the proportion of refugees'
households with one or more employed persons. According to the 1984 survey,
“over 80 percent of the households with members in the U.S. for less than four
months have no employed member; about 10 percent have one amployed member and
less than 5 percent have two employed members” (Forbes, 1985: p. 9). By the
time refugees have resided in this country for more than three years, the
proportions have changed drsmatically: only about 20 percent of the housa-
holds have no employed member; 30 percent have one employed member; and sbout
50 percent of the households have two or more amployed.

Finally, the capacity to become independent of public assistance
prograns, as with employment, improves over time. According to the ISR study,
almost 80 percent of the Southeast Asian refugees in the U.S. for less than
eight months were found to be fully dependent on public assistance, compared
to only 30 percent who were dependent after three years. (ISR, 1985.>

Summary

As we have seen, there are a number of factors which influence the
economic and social adaptation of refugees, namely their special eligibility
for public assistance prograas, their personal characteristics, the amount of
time they have spent in this country, training and employment services, and
the availability of ethnic community organizations. Because the undocumented
worker is here illegally, there are very few programs svailable to them to aid
in their economic and social adjustment. The illegal population is ineligitle
for most public assistance programs.

In summary, the following were the general findings of this section:

0 Residence in a State with a generous public assistance system appears
to depress the labor force participation rate of refugees.

o Refugees' participation in day-~time language training programs slows
their early entry into the labor force but is likely to lead to improvements
in language proficiency and later success in the labor market.

0 While refugees are affected by economic conditions during their first
few years in the United States, their employment is primarily influenced by
factors related to their characteristics, including the ability to speak
English, and their speciasl eligibility for public assistance.

o Refugees' education and English language proficiencies are among the
more important predictors of labor force participation.

o Ethnic community orgsnizations play a major role in the economic
adaptation of refugees. Also, it is primarily through the informal refugee
networks that many refugees find employment, having been referred to employers
by other refugees.

0 Because they are better educated, non-Mexican illegal immigrants are
more successful in the U.S. labor market than their Mexican counterparts.
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0 Occupational=kinship networks play a very imporiant role in the
decisions of fllegal im:igrants to come to this country, as well as providing
assistance with their adaptation to the U.%. labor market. These networks not
only benefit the 11legal worker, but also the employer by insuring a readily
<vailable pool of undocumeanted workers.

0 Lengtk of residence J- the U.S. is an {mportant factor in the econoaic
progress of refugees, as well as for the total immigrant population. Studies
have shown that. for refugees, labor force participation, rates of employunent,
and the proportion of households with one or more employed persons improves
with the amount of time they spend in this country. Also, their dependency on
social service prog. ~s declines with time spent in th 7.S.
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II. Impacts of Undocumented Aliens and Refugees on Local Communities

This section examines the impact of refugees and undocumented workers on
regional and local labor markets in the United States and on public service
benefit programs. The literature focuses on three lasbor market issues: (1)
the extent to which illegal immigrants and refugees displace U.S. workers from
Jobs, (2) their job creation effects, and (3) the degree to which undocumented
aliens and refugees cause a depression of wages and working conditions. The
discussion of the impacts on social services focuses on income transfer
programs, education and health services.

A. Impacts on La'jor Harketo3

While there has been a significant body of literature on the labor market
impacts of undocumented aliens, few studies have focused directly on impacts
of refugees. This is because, generally, the full impacts of recent refugees
on labor markets — whether positive or negative — have not yet been felt.
The majority of the Southeast Asians, the most intensely studied group, have
been in the country for a shorter period than the illegal immigrants and they
are fewer in mrwber and less concentrated geographically. Also, the working
age population of refugees is smaller than that of illegal aliens (there are
lots of refugee children); they are less likely to be working during their
transitional years and move likely than other groups to be on public assis-
tance or in training programs. As more refugees enter the lab~r force, the
issue of job displacement may rise in more locations. Conversely, as more
refugee businesses open, the labor market benmefits of this population may be
more evident where economic development occurs.

There are differences of opinion among some researchers regarding the
effect on the U.S. labor market of undocumented workers, but there is general
agreement, if not a consensus, that the impact of 1llegal entrants tends to be
local and regional rather than national, although there is disagreement about
the nature of this impact. Researchers 2150 generally agree that the major
groups affected are thos 1in direct competition for the seme jobs. While this
may be an cversimplification, at one and of the spectrum are those who sarlier
argued that immigrants take jobs in what they view as a fixed-jod universe in
terrz >f the number of available jobs. Thesr basic assumption is that illegal
imrigrante take jobs that might otherwise go to U.S. residents and/or cause
depresnion of wages and working conditions, making otherwise acceptable jobs
unacceptable to U.S. workers.

At the other end are those who suggest that undocumented workers cause
substautial economic growth and have a beneficial effect on the wages and
employment possibilities of other U.S. residents. Supporters of this position
argue that the undocumented as well as the legal entrant causes an axpansi ‘n
in the market for goods and services and thereby induces denefits to the
economy, such as lower prices. PFurther, they see undocumented *iiens as
contributing to technoiogical innovation and entrepreneurial activity, and, as
a result, providing opportunities that might otherwise not have existed.
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In the middle are those who believe that illegal immigration has mixed
effects that may cancel each other cut. Here, the impact is seen as complex,
with the undocumented population affecting job opportunities and earnings of
different groups of citizens. One proponent of this viaw, Barry Chiswick,
noted that the impart of immigrants (legal and illeg 1) are not uniform on the
native population; some groups gain and others lose. It is his view that if
immigration is primarily composed of low-skilled workers, it is the native
low-skilled worker who will suffer as the result of competition for jobs;
skilled and professional workers will benefit becsuse of the additional

&vailability cf inexpensive labor and the increased demand for goods and
services.,

During the 1970's, illegal immigration was seen as primarily affecting
the labor market, extending well beyond Southwestern agriculture and including
large nunbers of aliens from countries other than Mexico. Most of the early
res~arch suggested that undocumented siiens were employed in the low-wage,
low=status secondary labor market, and adversely affected U.S. resident
workers either by disp-acing them from jobs or by depressing their wages and
working conditions. This viewpoint was argued by, among others, David North,
Marion Houstoun, and Valter Pogel.

The nid-1970's raw the emergence of anotlier theory which suggested that
undocunented sliens had a more or less positive effect on the labor market.
Chief supporters of this view appear to be Michasel Piore and Wayne Cornelius
vwhose research indicated that illegal immigrants tended to take low-status and

low-wage jobs which U.S. citizens did not want anyway but which were essential
to the economy.

Recently, attention has been focused on the issue of displacement by
Donald Huddle based on his study of the Houston highwsy construction industry.
Huddle and his associates have estimated that for every 100 undocumented
workers employed, 65 U.S. workers are dirplaced, a phenomenon they see as not
limited only to low-wage, low-status jobs. Purthermore, they estiiated the
cost to U.S. taxpayers at $30 billion a year for benefits to displaced U.S.
workers.,

Huddle's findings and conclusions have been rejected by virtually all
researchers. Most researchers believe that, although undocumented workers
cause some displacement, there is insufficicat knowledge about the extent of
the displacement to measure its size or costs accurately. Most research on
Job displacement has concluded that the amount of displacement is less than
the amount estimated by Ruddle.

In summary, three major themes have emerged from the literature on the
impact of undocumented aliens on the lasbor market:

o The costs and benefits of illegal immigration are not evenly
distributed among consumers, employers and employees; nor are they evenly
distributed among industries or geographical sreas.
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0o The impact of illegal immigrants on the labor market depends on a
variety of factors including their socio-economic characteristics and the
skills they possess, and the region, industry, and occupations in which they
work.

0 A third major theme is the importance of occupational-kinship networks
in legal/illegal ethnic communities. As discussed earlier, most research on
this subject indicates that these networks are significant and benefit
undocumented workers and U.S. employers who hire them by assuring employment
stability. These networks also tand to shut out U.S. workers from access to
some parts of the labor market, thereby, in effect, displacing them.

Displaceient of Resident U.S. Workers
Illegal Immigrants

There is general agreement among studies that the prircipal economic
impact of illegal aliens within the United States is on the labor market, The
evidence suggests that the greatest displacement of resident U.S. workers
occurs in the lower wage, secondary market and, although the numbers involved
are unkncwvn, they msy be significant. It is generally in the secondary labor
market where *he disadvantaged, such as unskilled youth, btlacks, Hispanics and
other minority groups with high unemployment rates are forced into competing
with illeg-® .. Jobs in the secondary labor market are characterized by their
entry-level nature, low wages, unattractive working conditions, low status,
and little opportunitv for advancement.

Folle-rirz 1ia 8 summary of a sample of findings from the research under-
taken in spec.fic U.S. ~egions and local communities. The findings are repre-
sentative of those which sddress the displacement issue. California was the
site of a majority of these studies. Other areas examined include New York
City, Houston, Galveston, and several border communities in Texas. Industries

tudied in ¢hese areas included construction, restaurants, agriculture,
sarment, sutomobile, and residential construction.

Most of the resesrch in Cslifornia focused on a single city or region,
most frequently Los Angeles County and San Diego County. One of the most
recent and comprehensive in scope is Thomas Muller's The Fourth Wave:
California's Newest Immigrants, published in 1985 by the Urban Institute.

In this study, Muller briefly outlined past waves of immigration to the
United States and defined "the fourth and current wave” as dating to the
1970's, focusing on California, and being dominated by the same two groups
that were California's first immigrant groups: Asians and Mexicans. Muller
points out that while California is the home of one in ten Americans; it is
now absorbing "more than one-quarter of the legal immigrants to the United
States” {Muller, 1984: p. 4). While the study addresses the impact of
undocumented aliens on Southern Californis, it generally does not
differentiate between legsl and i1llegal immigrants.
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Muller argues that during the 1970's U.S. workers, including ainority
workers in Southern California, were not displaced by legsl and illegal
Hispanic workers. (Muller, 1984 p. 13.) Ruddle has dissgreed with this con-
clusion, noting that Muller had indicated that while almost 900,000 immigrants
zoved into Los Angeles County, about 1 million other people moved out during
the 1970's, and quoi.ing Muller's statement that “vorkers who could not move
upvard or were willing to accept lower wages tended to leave the region”
(Huddle, 1985: ..7).

Sheldon Miram investigated the impacts of undocumented Hispanic
immigrants on the garment and restaurant industries in Los Angeles County.
(Maram, 1983.) The data for the study were gathered primarily by a series of
surveys conducted from 1979 to 1981. Maram concluded that there was a negli-
gible amount of displacement of black and Rispanic citizens in Los Angeles
County Ly undocumented sewing machine operators. He explained that, given the
competitive nature of the industry, its historical search for methods to
secure cheap labor, and the employment and production options svailable, it
seened unlikely that garment employers would be forced to raise wages
significantly it the supply of undocumented workers was curtailed. “Thus,
very few of the minority unemployed would be willing to work as sewing
operators” (Maram, 1983: p. 180).

In studying the restsurant industry, Maram observed that the ready
availability of undocumented workers for busboy/dishwasher jobs is a primary
reason employers face little pressure to raise wages in this job category.
(Maram, 1983.) He noted that, while "it appears that at least some dis-
placement is occurring”™ in the restsurant industry, it does not seem to be the
one-to-one ratio suggested by extreme advocates of the displacement theory
(H‘r.ﬂ. 1983: Pe 188)0

Several studies in the San Diego area have been conducted, generally
urder the sponsorship of local government agencies.

Community Research Associates’' (CRA) 1980 study entitled, “Undocumented
Immigrantz: Their Impact on tie County of San Diego,” concluded that the
majority of jobs held by 1llegal aliens in construction and manufacturing
would be acceptable to local unemployed residents; but jobs in retail trade,
services, and agriculture would not, generally because of low salarias and
status. (CRA, 1980.)

More specifically, CRA concluded that undocumented woi~ers in that labor
market increased the unemployment rate by half a percentage point, and that
they occupied 10,200 to 15,200 jobs local unemployed residents would be w'li-
ing to take. CRA also found that undocumented aliens filled s minimum of
3,200 to 9,700 menial jobs which would be unacceptable to local residents.
(CRA, 1980.) The study suggests that, "The removal of these undocumented
immigrants would involve =aasurable, short-tera disruptions in the regional
economy.” These disruptions would be most severe in the agriculture sector
vhere “these workers comprise 341 to 59% of total hired employment . . ., and
8 high percentage of these job vacancies would go unfilied by U.S. citizens”
(an. 1980: Pe IX)Q
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In a survey of the restaurant industry in San Diego, Joseph Nalven and
Craig Frederickson examined whether domestic workers were being displaced
because of employers' preference for Mexican undocumented workers and em—
ployers' unwillingness to pay the wages necessary to attract domestic workers.
They obscrved that, “"The preference given to.the Mexican undocumented workers
by employers is difficult to overlook™ (Nalven and Prederickson, 1982: p. 40).
Nearly all the employers surveyed wanted a guest-worker program, 44 percent
$ectuse they believed the foreigners were better workers than U.S. citizens
and 33 percent because the urdocumented represented a lower labor cost. Only
22 percent of the employers surveyed believed that not enough U.S. workers
were available for jobs at the prevailing wages.

Like many other researchers, Nalven and Fred:rickson noted the importance
of migrant occupational=kinship networks to both the undocumented workers and
employers. (Nalven and Fredericksen, 1982.) The large volume of literature on
these networks (reviewed in Part I(B) of this paper) describes the extremely
important role they have in perpetuating the employment of sigrants in certain
industries and localities. Occupational=kinship networks are viewed as s
major, if not “"the” major, cause of displacement.

In "Across the Border,”™ Harry Cross and James Santos examined findings
from a number of studies on the displacement issue. They conclude that the
question of job displacement is probably the most controversial migration—-
related issue and is also the most difficult to analyze. They point out that
researchers wvho are accustomed to using aggragate data in sessuring income
distribution, wage levels, ard a variety of labor market activities are
frustrated by a labor force that does not lend itself to a national
information reporting system. (Cross and Santos, 1981.)

In their opinion, "The wost difficult question is not whether displacement
occurs, tat to what extent it occurs ... At this writing it is not possible to
determi ¢ conclusively the real extent of displacement” (Cross and Santos,
1981: p. 91). noutvor, based on their own review of available surveys, they
estimated that "no more than one or two of every 10 illegals directly takes a
job that could be filled by an unemployed citizen™ (Cross and Santos, 1981;

Pe 95)0

In his examination of the role of legal and illegal immigrants in New
York City's garment industry, Roger Waldinger argued that domestic workers are
not displaced by “cheaper, more docile immigrant workers.” He contenCs that
changes in the industry itself have given rise to the immigrant sector oi the
industry. “The transformation of New York into a spot market that supplies
the last minute portiono of demand has precipitated the emergence of the
immigrant sector” (Waldinger, 982: pp. 171-172).

Waldinger describes the New York garment industry as characterized by
instability, volatility of demand, and intense price competition which “have
vorsened employment conditions by enhancing the importance of unstructured and
flexible labor market arrangements” (Waldinger, 1982: p. 171). According to
the author, "immigrant firms" are uniquely able to respond effectively to
these conditions and to mobilize labor to attain quick responses, sustain
short production cycles, and provide the skill level required for unstandard-
ized goods whose production is not easily mechanized. (Waldinger, 1982.)
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Refugees

One of the few studies that examines the displacement of U.S. workers by
refugees is “Southeast Asian Refugee Resettlement at the Local Level,” by SRI
International. Although the study found thst, for the most part, job dis-
placement did not occur as a resrlt of refugee resettlement, it concluded that
competition did increase for some jobs and that tensions over jobs tended to
occur in localities with poor economies. In New Orleans, for example, %en-
sions erupted between blacks and Vietnamese in 1978 when blacks accused
refugees of displacing them from jobs, housing and services. (SRI, 1983.)

According to Forbes, “Perhaps the most prominent example of job
displacement has been in the {ishing industry on the Gulf of Mexico” (Forbes,
1985: p. 30). Among the boat people leaving Vietnam were a sizable number of
fishermen who wished to continue their previous occupation. Since 1975, the
nuabe: of fishing boats owned by refugees has increased in several States
along the Gulf Coast and their presence has led to community tensions and even
violence. She noted that "factors precipitating tensions were a combination
of economic competition and social and cultural differences and
- ‘sunderstandings” (Porbes, 1985: p. 30).

Job Crea-’nm

There are few case studies that examine the job creation effects of
undocumented workers on locsl or regional economies and almost nothing on the
Jod creation effects of refugees. Whiut limited evidence exists suggests that
immigrant workers, particularly illegal immigrent workers, may have some
positive job creation effects. Three recent studies have addressed this
issue.

Illegal Immigrants

Sheldon Maram cautions that displacement effects can be overstated 1if
studies do not take into account the job creation effects of undocumented
workers. He suggests that in the Los Angeles garment industty, 1if the undocu-
mented workers were not available, portions of the industry would leave the
srea. The net effert could mesn an increase in the unemployment rate in Los
Angeles as U.S. citizens now in the industry lost their jobs. (Maram, 1983.)

Thomas Muller reported in "The Pourth Wave” that, while undocumented
sliens lowered wages in manufacturing and other industries in Los Angeles,
their presence also resulted in benefits, includiag the crestion of new jobs,
higher profits for business, and lower prices for consumers in Los Angeles.

His snalysis suggests that "perhaps 52,000 low-wage jobs in highly
competitive manufacturing industries” would not exist if Mexicans were not
present. He found that these Mexican workers produce about $1.5 billion in
“value added” (output less purchased msterials and energy) and most of the
goods these workers produce are exported from Los Angeles and result in an
inflow of dollars to the local economy. He notes further that locally manu-
factured products are alido consumed in Los Angeles County, thereby reducing
foreign and domestic imports into the area. (Muller, 1984.)
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In looking at the issue from the consumer's perspective, he noted that
“prices of locally produced goods in highly competitive manufacturing indus-
tries may be ~nly marginally lower than prices for imported goods.” However,
he says that the firms producing those goods “could not have remained in
business had the presence of Mexican workers not kept wages low. The real
beneficiaties of locally based firms are white collar oyees in these
firms, as well as workers who produce rav materials and supplies for them”
(Muller, 1984: p. 22).

With regard to the local impacts, Muller concludes that when all factors
are conéidered, Mexican immigrants are a plus to the local aconomy. Yet, not
everyone benefits from the immigrants' presence. Some residents pay higher
State and local taxes but enjoy few if any benefits and other residents who
hold semi-skilled jobs may earn less than people with similar skills in,
localities where few immigrants are present. (Muller, 1984: pp. 22-23.)

In their study of the restaurant industry in New York City, Thomas Bailey
and Marcis Freedman described their research as “designed to determine the
effects of a restriction of immigration on employment in the industry” (Bailey
and Freedman, 1981: p. 129). The study does not distinguish between legal and
1llegal sliens. PFor the purposes of their analysis, they divided the industry
into four sectors — full service, intermediate, fast food, and immigrant or
ethnic.

Bailey and Freedman argue that, iather than improving working ccaditioas
and increasing pay for restaurant jobs, a reduction in immigrastion would be
more likely to result in a restructuring of ~he industry. Such a restructur-
ing wo~1d increase the cost of some restaurant meals, result in a dec'ine of
the {umigrant and full service sectors which are both heavily dependent on
iomigrant labor, snd shift business to the fast food sector, which depends
more on teenage workers. This shift would create more jobs for teenagers, but
given the residential segregation of blacks, it is only in big city minority
neighborhoods, or in places accessible to cheap mass transit, that the
increase in fast food jobs would have more than a marginal impact on black
teenage employment. It is their contention that the “reduction of immigration
cannot be expected to improve the chances of black men in the industry because
black men have been effect. .vely barred from the dining rooms of full service
restaurants that constitute the best jobs as well as the best opportunity for
mobility” (Bailey and Freedman, 1981: p. 139).

Refugees

In their study, “Immigrant Enclaves: An Anslysis of the Labor Market
Experiences of Cubans in Miami,” Kenneth Wilson and Alejandro Portes found
that Cuban-owned enterprises in the Miami area increased from 919 in 1967 to
about 8,000 in 1976. While most Cuban-owned enterprises are small, some
employ hundreds of workers. Enclave manufacturing firms tend to concentrate
on textiles, leather, furniture. and cigar-making. Enclave firms in the
service sector include restaursnts (a favorite investment for small <ntrepre-
neurs), supermarkets, private clinics, legal firms, funeral parlors, and
private schools. (Wilson and Portes, 1980.)
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The Refugee Policy Group study sees the most likelihood of job creation as
coming from refugees’ contributions to economic growth as entrepreneurs.
(Fordes, 1985.) The SRI study noted that Southeast Asian refugees are just
beginning to open businesses but that these businesses are generally too small
to employ many people. SRI cites Orange County as an exception because the
“ietnamese business community is more developed there. At the time of the
survey, about 2,000 jobs had been created in the 500 to 600 refugee businesses
in the county. (PForbes, 1985: p. 30.)

Impact o Wages and Working Conditions

Another concern is the impact of the alien population on wages and
working conditions. On this issue there is extensive literature on the impact
of 1llegal aliens but there appears to be nothing on refugees.

Illegal Immigrants

Researchers have been consistent in their findings that illegal aliens
generally earn less thar their U.S. counterparts. PFor example, the pioneering
study dy Nocth and Houstoun of 793 apprehended aliens, all of whom had been
employed in the U.S. for at least two weeks prior to their apprehension,
revealed that in 1975 illegal immigrants’ average hourly earnings in occupa-
tions for which comparable data existed were $2.66, compared to $4.47 for U.S.
vovkers. (In 1975, the minimum wage was $2.10 for most workers and $1.80 for
farmworkers.) Also, average hourly wages differed significantly according to
both the alien’s region of origin and region of U.S. employment. (North and
Houstoun, 1976.)

North and Houstoun took particular note of the local conditions on the
Southwert border which they found were characterized more than any other area
of the country by low wages, minimum wage violations, and other evidence of
exploitation. “Thus, if we define an underground labor market as one in which
1llegal workerc and illegal wages coincide, the findings of this study suggest
that it 13 more likely to exist in the counties that border Mexico, in the
Southwest itself, and in nonagricultural as well as agricultural employment”
(North and Houstoun, 1976: p. 137).

It has glso been argued that there are some economic benefits to
consumers and employers. Based on ity own review of the literature, the U.S.
Domestic Council Committee on Illegal Aliens in the Ford Administration re-
ported in 1976, "As relstive wages for illegal aliens decline in response to
an incresse in their labor supply, the owners of firms employing illegal
aliens, and the consumers of the goods produced by them, tend to gain through
higher profits and lower prices . . ." (U.S. Domestic Council Committee on
Illegal Aliens, 1976: p. 237).

Similarly, Michsel Piore argued in a 1976 study that the impact of illegal
aliens on lower skilled U.S. workers, with whom they are in direct compe-
tition, is not necessarily all negative. According to Piore, there are
instances where U.S. resident workers share j~bs with aliens and appear to
suffer from the dampening effect upon wurking <onditions. However, in many of
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these cases, higher wages would either drive the industry out of existence or
force major changes in technology, either of which would leave some U.S.
residents jobless. In this sense, Piore views these pressures as se-ving to
preserve native jobs and suggests that “one way to deal with the problem of
native workers trapped in low—-skill jobs is through training and other
programs that would foster their upward mobility” (Ainsworth, 1983: p. 8).

The San Diego~based study by Nalven and Frederickson, entitled "The
Eaployer's View: Is There A Need for A Guest-worker Program,” indicated that
many employers they interviewed admitted it was their preference for low wages
which caused them to hire illegals. The suthors concluded, "Thus, the
employe='s preference for the foreign worker can segmsent the available ladbor
pool and ea; act to displace the domestic worker™ (Nalven arnd Frederickson,
1982: p. 79).

One of the most important early analysis >f wage impacts is the 1977
study entitled, “Depressed Wages Along the U.S.-Mexican Border,” by Barton
Smith and Robert Newman. The importance of this research is that it measured
& phenomenon that heretofore had been accepted with very little wmpirical
verification,

In the study, the authors examined the hypothesis that the concentration
of low skill Mexican illegsl and legal labor in the border areas of the
Southweste:rn states had led to an excess supply of labor and subsequently
depressed labor market conditions, particularly for blue collar workers and
Mexican~American nationals. They concluded that the results of their snalysis
“tend to verify the hypothesis . . . but indicste that the magnitude of the
problen as reflected by low wages along the border is much less severe than
generally believed™ (Smith and Newman, 1977: p. 51). Comparing the Texas
border area with Houston, they ‘ound:

e o s after controlling fo: variations in the cost of
living between regions, snnusl reel incomes are $684

less in the border area than in Houston, an approximate

8 percent differential. This clearly indicates that 1if
migration from Mexico is having a negative impact on wages
along the border it is nct as severe as many have contended.
In fact, this differentisl is the order of magnitude that
it could represent the implicit premium that individuals
along the border are willing to pay for nonpecuniary
advantages such as remsining close to their cultural
heritage (Smith and Newman, 1977 p. 63).

Saith and Newman concluded that the two “most plausible”™ explanatione for
this “less than expected real income differentisl”™ were that, first, Mexican
immigrants msay be taking unwanted jobs that resident labor avoids. Second, it
may be that both Anglo—American snd Mexican—American labor are highly mobile
and that large scale internal migration to other work centers in the United
States may prevent wage disparities from becoming too large. (Smith and
Newman, 1977: p. 63.)
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Evidence that there is little wage depression caused by 1llegal aliens
was presented by Gilbert Cardenes in his study of the San Antonio lasbor
market. Cardenss compared primary and secondury wage differentials in San
Antonio with Phoenix and with three other cities characterized by few illegal
alien workers. He observed that, while the findings were not conclusive, “the
fact that secondary wages as a percentage of primary wages were not
significantly different in San Antonio than in other areas seems to suggest
that Mexican illegal aliens msy not be depressing wages directly even in the
secondary labor market” (Cardenas, 1976: p. 121).

Muller found that wages in sevcral occupations had risen more slowly in
Los Angeles than elsevhere as low-skilled immigrants, primsrily Hispanics,
entered the labor force. The impact on wages, he said, was most notable in
the manufacturing sector, particularly among production workers in industries
where wages have been traditionlly low, such as apparel and textile produc-
tion, and in relatively low-wage industries such as restaurants, personal
services, and hotels where many Mexicans are c-ployod. Muller found that
these lower wages also had beneficial economic effects. (Muller, 1984.)

“Lower wages enabled mznufacturing firms in highly competitive industries
to expand during the 1970's, despite the influx of imported goods . . . The
presence of Mexican workers outside the manufacturing sector has led to higher
profits for business and lower prices to consumers” (Muller, 19%4: p. ix).

Muller further suggests that, because wage increases in industries
employing many Mexican workers have been below average, “prices for some
locally produced goods and services are lower and profits for business firms
higher than they would be in the absence of immigrants” (Muller, 1984: p. 22).

As noted by other researchers, Muller suggests thst if immigrants, 1.gal
or illegal, were not present, some businesses would fold u, or leave the
country. “In industries such es the apparel industry, which is highly competi-
tive within the United States and in which foreign imports account for an in-
creasingly large share of the market, the use of low-wage immigrant labor is
likely to have only a slight downward impact on prices. Instead, the major
effact 1s that firms can remain in the United States, rather than hav.ng to
relocate to the Par East or to Mexico” (Muller, 1985: p. 151).

In “Transitionsl Labor: Undocumented Workers in the Los Angeles
Automobile Industry,” Rebecca Morales found that “employers tend to stratify
their workers by citizenship and race, and pay them accordingly” (Morales,
1983/84: p. 54). TFor example, non-minority citizen workers were paid more
than legal resident aliens who, in turn, were paid more than undocumented
workers.

Morales describes the Los Angeles sutomobile industry as having responded
to the demand for cheaper and more controllable lagbor resulting from increas~d
foreign competition by employinz undocumented labor as transiticnal workers.
As she explains:
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Transitional her= cefers to the fact that this labor

force performs a valuable function until their employers

sechanize, move overseas, or take other measures to make

themselves more competitive. Being transitional, they

are slso more vulnerable to employers' immediate demands.

Through the selective use of undocumented workers, employers

gained an element of control over ‘wage determination and

workplace practices. This kept costs of production low

while they weathered difficult economic conditions (Morales,
1983/1984: pp. 575-576).

She also notes thst during periods of industrial decline and transition,
“undocumented workers are ideal since they are easily replaced. Lacking legal
protection, they unwittingly benefit employers seeking uwnion and wage erosion”
(Morales, 1983/84: p. 594).

Summary

The cvidence regarding the labor market impact of undocumented immigrants
is mixed. It sppearr that undocumented workers do displace U.S. workers and
lower wages and working conditions in some occupations, industries and
geographical areas. In some instances, undocumented workers doaminate a
seguent of the labor market and opportunities of native born U.S. workers are
severely constrained. On the other hand, undocumented workers create and
perpetuate jobs for themselves as well as for some U.S. workers. PFurthermore,
they help to preserve some U.S. firms that without such a supply of foreign
lator might move their operations abroad. The evidence from the many studies
discussed above is not conclusive regarding the overall or aggregate effects
on the total U.S. labor market. However, it seems clear that the negative
impact of illegal aliens is borme by U.S. workers at the bcttom of the ladder
whereas the economic benefits of their presence are primarily bestowed upon
businesses and consumers.

With regard to refugees, the full impacts of this group on local labor
markets have not yet tien felt. The majority oi the Southeast Asians, the
most studied group, have had a relatively low labor force participastion rate
during the transmittal period since their arrival. Also, in contrast to
illegal sliens, refugees are much more likely to be receiving pubdlic
assistance and/or to be enrolled in training programs, snd are less
concentrated geographically.

B. Impact on Public Service Pro‘rtns3

) This section focuses on another kind of impact that undocumented entrants

and refugees have on the United States: their effect on government-funded
social service programs. 8ince this is one of the most intensively studied
issues, there is an sbundance of information in the case study literature.
This section will present the findings related to three clusters of social
service programs: income transfer, education, and health. All have substan-
tial federal involvement, and all have been discussed regularly in connection
with international migration.
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As with the impect of undocumented aliens on the labor market, the
definition and perception of their impact on pubiic services have evolved over
the past 15 years. Throughout the 1970's, the prevailing view was that too
little information was available to support anything more than educated
guesses. HNevertheless, the imp-.ct was believed to be considerable in large
part because there were no legal barriers to participation by undocumented
aliens in public assistance programs .util 1972, Tetween 1972 and 1981,
however, s series of ":deral laws and/or regulatisns ba'red undocumented
aliens from most Federal assistance programs.

“The first Federal requirement basing eligitility to participate in a
msjor Federal public assistance program on citizenshl!p or alien status was
enacted in 1972, as part of the newly created Supplemental Security Income
(SSI) Program for financially needy persons” (Congress..w.al Research Service,
1985: p. 67). Under this program, assistance was limited to citizens and
aliens lawfully admitted for permanent residence or othervise residing legally
in the U.S. This limitation excluded undocumented aliens from participating
in the SSI progran.

Although there have been variations in the specific language adopted in a
series of legislative enactments between 1972 and 1981, illegal aliens have
been excluded from participation in most Federal assistance programs. These
include Aid to Families with Dependent Children (AFDC), Unemployment Compen—
sation, food stamps, student financisl loan programs, and housing assistance.
The undocumented population is excluded by regulation from participation in
Medicaid, and there is s legislated,five-year residency requirement for
participation in Medicare, Part B.

There are no citizenship or permsnent resident requirements, however, to
receive Social Security old-age, survivors or disability benefits, which are
available to individuals who have engasged in the required period of covered
employment and otherwise meet the eligibility requiremenis. “"Similarly,
benefits under Medicsre, Part A are available to all individuals regardless of
their alien status in the United States, if they have been in covered
employment for the required period of time and are otherwise eligible”
(Congressional Research Service, 1985: p. 67).

The series of Federal laws and administrative actions which led to the
restrictions on alien participation in Federal assistance programs followed a
197.: U.S. Supreme Court decision in Graham v. Richardson, 403 U.S. 365. More
recently, in Plyer v. Doe, 457 U.S. 202 (1982), the U.S. Supreme Court ruled
that States cannot legally deny public educaticn to children of undocumented
aliens. California State law has, since September 1978, required the local
school districts to provide an education for all students regardless of their
immigration status. ("RA, 1980: pp. 138-139.)

Thase smeasiurss plus research during the mid-1970's, notably by North and
Houstoun (1976), tendeu to moderate concerns over the impacts on this group on
public service programs.




During the 1980's, however, concern about the use being made by
undocumented aliens of social services, particularly welfare, has increased.
This is due partly to a growing perception that undocumented immigrants are
beconing less transitory and more settlement-oriented and partly to the
national concern sbout budget-cutting, particularly in social programs.

Michael Teitelbaum has summarized the existing knowledge about the use of
social programs by illegal immigrants as follows:

With regard to illegal immigrants, the available
evidence (admittedly from record systems not designed
to record legal status) suggests that publicly
financed health services (especially emergency,
obstetric and pediatric services) ere widely
employed; educational (especially remedial and
bilingual) services used substantially; uneamployment
services used but not disproportionately; welfare
less s0; and Social Security retirement benefits
very little. At the same time, immigrants both
legal and illegsl do pay taxes to support such
services, though in the case of the low-paid
workers who apparently predominate smong illegal
immigrants, such taxes are of course very low.
(Teitelbaum, 1980: pp. 39-40),

As noted in the 1981 Staff Report of the U.S. Select Commission on
Immigration and Refugee Policy, "Measuring the overall impact of undocunented/
1llegal aliens on U.S. social services — cash assistance, medical assistance
and educational services in particular — is as difficult as measuring their
impact on the labor market and oversll economy. Again, few reliable facts are
known, although theoretical and emotional responses abound” (U.S. Select
Commission, 1981: p. 519). This conclusion was reached after the Select
Commission's own review of the literature.

As with labor market impacts, the impact of undocumented workers on
pudblic service programs clearly varies regionally aad by local communities.
In addition, their impacts vary among the different levels of government.
This finding is generally uncontested smong researchers and has been stated as
follows by Chzrles Keely:

In illegal migrants' use of social services ther:

is & sinilar redistribution of advantages and
disadvantages. Many studies found that illegal
migrants pay more in Federal taxes than they consunme
in government services . . . In some parts of the U.S.,
however, the effect of illegal migration on certain
government services may be quite disadvantageous.
Illegal residents are most likely to pay Federal

taxes, because they are deducted from payroll checks:
the services they are most likely to utilize, on the
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other hand, are those financed by State and local

taxes. Public schools and hospitals in the Southwest,

for example, may be overburdened by illegal residents

whose payment of local taxes is outweighed by their use

of services financed by such taxes (Keely, 1982: pp. 45-46).

Finally, although inadequate data exist on displacement effects, another
aspect of this issue to consider is that illegal aliens do displace some U.S.
workers, who, in turn, become legal recipients of public assistance. "It
appears likely, then, that illegals have some additional but more or less
indirect effect upon the total public assistance burden through the displace-
ment of U.S. citizens, some of whos are forced to resort to unemployment
insursnce and other benefit programs” (Ainsworth, 1983: p. 10).

Whereas undocumented gliens are ineligible for most federally assisted
programs, the United States feels a special obligation to refugees and has
made special provisions for them in federal income transfer, healt:, and edu-
cation programs. “Low-income refugees with intact femilies, with or without
children, may recr.ive Refugee Cash Assistance (RCA) that is equal to AFDC
payments, even th--igh such families would not qualify for AYDC. Generally,
AFDC is limited to families with children in which one of ti.e two spouses is
absent, discMled, or, in s few States, simply unemployed” (North in Kritz.
1983: p. 272). 1In addition to their special eligibility for RCA, which lasts
for only 1{ months, refugees are eligible on the same basis as citizens and
resident aliens for Supplemental Security Income (SSI). That program is for
low-income persons who are aged, disabled, or blind. Similarly, low-income
refugees are eligible for food stamps, uncaployment insurance, Medicaid, and
Medicare, Part A.

Incone Transfer Programs

Illegal Immigrants

The evidence suggests that undocumented aliens make little use of income
transfer programs for a variety of reasons, in__uding their ineligibility and
their transitory stay in the U.S5. Illegal fmmigrants' apparently below
average use of income transfar progr*ms reflects two factors: the group's
demographic characteristics (many males, many who are working, few elderly),
and the ract that, no matter how casually administered, most of these programs
bar illegal immigrants. However, as noted in the deginning of this section,
there is a growing concern that this use is increasing, in part because of the
trend of the 11legal alien population toward settlement.

The available literature which focuses primarily on California indicates
a comparatively lovw use of income transfer programs by undocumented aliens.
However, it does suggest that undocumented aliens “ave attempted to use income
transfer programs to a wore significant degree than once believed. These
studies include an examination of the use of income transfer programs in Los
Angeles County, by David North in 1981, and in San Diego County, by Vic
Villalpando snd Community Research A2sociates in the 1- ' 1970's, after these
counties’' ve 'ification systems were instituted. Considerably higher
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participation in welfare programs was reported by Van Arsdol, et. al., in
their Los Angeles sample of unapprehended undocumented aliens, but their
survey was coapleted in 1975, before Los Angeles instituted its alien status
verification systenm.

Refugees

There appear to be no local case studies on the uses by refugees of income
transfer programs. However, in its annual repsct, the Office of Refugee
Resettlement (1985) indicates that the use of public assistance by refugees
varies by State, nationality, and the time spent in the United States. As of
FY 1985, about 55 percent of refugees who had been in the United States for
three years or less were receiving some form of cash sssistance. In
California, over 85 percent of the refugees in the U.S. for three years or
less are estimated to be cash assistance recipients, whereas, less than 20
percent of such refugees in Texas are receiving public assistance. (Forbes,
1985: p. 15.)

In looking at patterns by nationality, Southeast Asian refugees, by and
large, have higher utilization rates than do refugees from other regions.
“According to the Oifice of Refugee Resettlement, the best estimates are that 60
percent of Vietnamese and Lso and 49 percent of Khmer refugees in this country
for less than three years receive cash assistance. The rates for refugees from
Eastern Europe (excluding Poland), Afghanistan and Iraq are in the low 30 per-
cent range snd those for Soviets and Ethiopisns in the high 20 percent range.
Refugees from Poland have welfare utilization rates of about 20 percent”
(Forbes, 1985: p. 15). The reasons for the variations in these rates are re-
lated to refugees' level of education, their age, family size and the existence
of young children, and the amount of the welfare checks where they live.

Most information on patterns of use over time r~rtain to Southeast Asians
and indicate that the csapascity to become independent of public assistance pro-
grams improves over time. For example, according to the ISR study, "whereas
almost 80 percent of those in the United States for less than eight montus were
fully dependent on public assistsnce, only 30 percent were fully derendent after
three years™ (Forbes, 1985: p. 15).

Education

Illegal Immigrants

Most researchers indicate that while illegal aliens make greater use of
education services than they do of income transfer programs, their use of edu-
cational services is below average when compared to the total U.S. population.

For exanple, in Sidney Weintraub's 1984 study of the use of public services
by undocumented aliens in Texas, he found that undocumented sliens ure more
likely to use education and health services than they are social and other wel-
fare services and that education is the most costly service at both the State
and local levels. (Weintraub, 1984.) Education was also the most costly public
service used by undocumented aliens in San Diego County, based on the estimates
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of Community Research Associates (CRA). (CRA, 1980.) Other studies indicate
concern about possible underenrollment of illegal aliens' children in the public
school system and a shortage of bilingua) teacherz in some areas.

In "The Future of Mexican Immigrants in California: A New Perspective for
Public Policy,” Wayne Cornelius noted the apparent underenrollment of the
children of undocumented permsuent settlers ir the Californis schools. He noted
that 9 parcent of the 1llegal permanent settlers had children in the pudblic
schools compared to 49 percent of the legal permanent settlers. According to
Cornelius, “Even though the legal settlers were older and more likely than the
1llegals to have school-age children, the magnitude of the difference suggests
that some illegal settlers do have school-age children who are mot in the public
school system™ (Cornelius, 1981: p. 49). Cornelius noted that the underenroll-
ment of these children is far from being a “cause for celebration” becsuse, 1like
health services, it makes it more likely that they will become a burden to
taxpayers in the future. (Cornelius, 1981: p. 35, pp. 67-68.)

The Van Arsdol study of undocumented aliens in Los Angeles also reflocted
possible underenrollment. Twenty-nine percent of this sample reported having
children from 5 to 18 years of age, whereas only 21 percent reported having
children in school. (Van Arsdol, et al., 1979.)

Muller observed that the shortage of bilingusl teachers in California was
a particularly serious problem in viaw of the large legel and illegal Mexican
population. He also noted the related but "less serious prodblem” of
“overcrowding in the Los Angeles Unified District, made up mostly of Hispanic
neighborhoods with a rapid influx of immigrants™ (Muller, 1984: p. 11). Re
reported that the number of Hispanic studeun:s in that school district in-
creased from 24 percent to 49 percent of total enrollment between 1972 and
1982, including children of both legal and 1llegal aliens. Looking to the
future, Muller predicted that "the projected rise throughout Southern
California in the number of foreign-born students will lead to more
all-Hispanic schools snd exacerbate the shortage of trained bilingual
teachers” (Muller, 1984: p. x.).

Refugees

According to David North, three factors affect refugees' use of education
programs; thesc are linguistic, demographic, and cultural factors. For ~xam
ple, the Indochinese, like most other refugee groups, need to learn a new
language, and people of all ages flock to the education systes for this
reascn. Furthermore, the Indochinese refugee population has a high percentage
of young people, “"with 38 psrcent of the 1975 cohort under the age of 15 at
arrival, compared to 25 percent of the U.S. population” (Taft et al., 1979:
P. 18). Again, this suggests above-average utilization of the educational
systems. Finally, as pointed out by North, Vietnamese culture places a high
value on education, and "anecdotal evidence abounds about the educational
ambitions of the Indochinese™ (North in Kritz, 1983: p. 274),

In 1ts review of the costs incurred by States and localities pertaining

to social service programs, the SRI study concluded that locsl costs are hard
to document. This is partly because many costs are covered by federal funds
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and partly becsuse costs attributable to refugecs may be hidden within budgets
that cover services for other populations. A3 faT as the SRI could determine,
local costa appeared to be low. However, it expressed concern that %hey will
rise substant’ally if federal support erds. (SRI, 1983.)

Some States and localities, on the other hand, have cited the costs of
education as a major expense associated with resettlement. For exawple,
Florida officials calculated that the cost for public education for the Mariel
Cubans was $126 million f1 1980 and 1981, yet uther jurisdictions have shown
1;;:1; concern about the costs of providing schooling to refugees. (FPorbes,
1985,

The differences in jurisdictional concern over the provision of schooling
to refugees is often related to school capacity or to the number of refugees
arriving. According to Forbes, “"In a district in which schools are filled to
capacity, additional population means either the classes will be over—-crowded
or that extra funds will be needed for additional facilities and staff. On
the other hand, in districts with underutilized schools, additional population
jay mean more effective use of existing resources™ (Forbes, 1985: p. 27). The
SRI study found that some districts with declining enrollments welcome refugee
children because the added population increases their State funding and may
prevent the closure of some schools.

Health Services

Illegal Immigrants

The impact of undocumented workers on health care systems has been
addressed in several case sgtudies and primarily in California.

The health care of undocumented aliens is a very controversial issue,
with California being at the center of this controversy for more than 10
years. One study, by Leo Chavez, reviewed the roles of the various levels of
government and private hospitals regarding the question of whom is ultimately
responsible for the cost of providing health care to undocumented immigrants.
He found that it was a game of "pass the buck.” For example, the Los Argeles
County Board of Supervisors estimated the cost of providing health gervices to
illegal aliens at its hospitels in FY 1974 at more than $8 million.
Interestingly, the Board submitted a bill for most of the cost to the INS on
the grounds that INS was reponsible for keeping aliens out of the country.
INS refusrd to pay, s poéition consistently taken by the Pederal government
since then. (Chavez, 1984.)

In addition to the generally ambigunus role of government and private
hospitals, cost estimates of medical expenses vary widely and are generally
recognized to be imprecise. In its study of San Diego County, CRA concluded,
"It is impossible to ascertain the fiscal impact of illegal aliens on health
care facilities™ (CRA, 1980: p. 113). As an exanple, CRA estimated the cost
to San Diego County for 1979 as ranging from $2.2 million to $8.2 million,

d- pending on the percentage of undocumented aliens served. Accordine to
Cornelius, most hospitals agnd other health care facilities do not maintain
patient records which enable researchers to identify undocumented aliens with
ressonable certainty. (Cornelius et al., 1982.)
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Costs aside, a significant number of undocumented aliens are reported to
pay for their medical care. For instance, the Orange County Task Force study
found that 28 percent ~f its sample used a public or private hospitel or
clinic, but only 9 percent of the total sample indicated receiving free medi-
cal services. (Orange County Task Force, 1978: p. 18.) A simila:r finding was
made in the Steff Report of the U.S. Select Commission on Immigration and
Refugee Policy based on its own review of the literatuce. In part, the report
stated: “"The cost of medical care is often paid dy the undocumented/illegal
migrants themselves or by insurance plans in which they participated” (U.S.
§§§5§t4§°"1"1°" on Immigration and Refugee Policy (Staff Report), 1981: pp.

”

Sidney Weintraub, in his article on the use of public services by
undocumented aliens in Texas, found health services to be one of the most
frequently used public services by undocumented sliens. He aluo found that
most undocumented clients pay for such services, generally supporting the
findings of other resesrchers. (Weintraub, 1984: p. 89.)

David North observed that while considerable attention has been paid to
the use made by illegal aliens of public hospitals, notably in Los Angeles
County, where the burden is on local rather than national taxpayers, little
attention hLas bzen paid to their use of Medicaid or Hedicare. He suggested
that their participation in Medicaid "may be of some significance,” and their
use of Medicare "is probably very slight.” North concluded that overall the
use of health care systems by the illegal population "is probably below-
aversge compared to U.S. norms” (North in Kritz, 1983: p. 281),

Refugees

With regard to tae refugee population, a major conceru to State and local
officials is the unreimbursed costs of medical assistance provided to ecligible
refugees,

A 1982 study by the U.S. General Accounting Office (GAO) reported that
local health departments were sbsorbing significant additional costs in
providing refugees sith services not covered by the federal tefugee program.
GAO cited Fairfax County, Virginia, as one location with mcunting costs that
could be attributed to meeting refugee public health needs. According to GAO,
from August 1979 to April 1981, Fairfax spent about $270,000 to ; ovide refu~
gees initial screening; blood, parasite and tuberculosis tests; snd immuniza-
tions. Only about $61,000 was reimbursed through the refugee health program.
Los Angeles and Orange Counties, Californis, and the District of Columbia,
among other locations with large numbers of refugees, had experienced similar
problems. (U.S. GAO, 1980.)

It appears that the local impacts of provi.ding public health services has
decreased over time. Three factors have contributed to this. TPirst, the
number of new arrivals =— that is, the populaticn most aeeding screening and
treatsent — has decreased significantly the past two years. Second, the
federal government provided special grants for health screenings and assess-
ments. And, third, improvemsents were msde in the overseas screening program
to identify and treat problems before refugees arrived in local communities.
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Summary

The generai concensus of these studies appears to be that undocumented
workers make little use of income transfer programs in the localities studied,
primarily because they are ineligible to participate in them. They are fur-
ther deterred in California due to th: alien status verification system insti-
tuted in parts of the State beginning in the mid-'70s. Illegal aliens make
much greater use of public education and health services; however, they appear
to pay for a significant part of their medical expenses.

on the other hand, refugees' level of public assistauce utilization i3
sonsiderably higher than for mcat other populations, primarily because of
their special eligibility for these progvams. According to North, refugees'
use of income transfer programs and public education is "well above sverage,”
and their use of health services “sverage.”

In s general summary, comparing the uses by immigrant groups with the
total U.S. population, North ‘fews the use cof all social service programs by
refugees as "above average;” legal immigrants “about average;” and illegal
immigrants “"below average.”

C. Methods Used in Alleviating Megative Impa._ts

This section discusses methods used in alleviating actual or potential
negative impacts of undocumented workers and refuge2s on U.S. communities.
Most of the methods found are of a Federal nature, such as Project SAVE
(Systematic Alien Verification for Entitlements) to deter illegals from
applying for berefit progrars, and methods used both in advance of refugees
being placed ir the U.S. and after resettleuent. There is little information
on methods Lving used by the local communities.

Illegal Immigrants

With regard to undocumented sliens, INS has developed a new program known
as Project SAVE (Systematic Alien Verification for Entitlemonts) which it has
estimated will potentially save $2.8 billion annually if implemented
nationally. The program allows State and local g vernment agencies access to
INS's sutomated Systematic Alien Verification Index in order to verify t.e
eligibility of applicants for benefits. The program is operational in seven
States {Illinois, Colorado, Florida, Montaas, Idaho, Indisna, and New Jersey)
and three U.S. Territories (Guam, Puerto Rico, and the Virgin Islands). INS
has reported that in these areas most undocumented aliens are deterred from
applying; those who 4> and are found to be Zllegal are barred from
participation. (Congressional Research Service, 1985.)

In 1979 and 1980, David North exanined a system aimed at excluding
undocumented aliens from participation in public assistance programs operated
by the Los Angeles County Department of Public Services. This agency admini-
sters a number of income transfer programs, including food stamps, general
assistance APDC, and Medicaid. Undocumented aliens are not legally entitled
to any of these benefits. As described by North, everyone seeking benefits
under these programs was asked to document his or her eligidbility. Aliens
were asked to include information on their alien status and identification for
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verificction by INS. Only "suspicious” cazes — for instance, aliens who said
that they had lost their ID -~ were referred to INS. Those who checked out as
legal were approved for benefits; those who did not were invited to INS for an
interview and were denied benefits if they did not respond. Thf: system wes
estimated to save Los Ange_es County more than $50 million in the 12 months
ending June 30, 1980. (Congressional Research 3ervice, 1985.)

Refugees

Policy makers and program implementers for a long time have been concerned
with issues pertaining to the geographic distribution of refugees from the
standpoint ot their impact on U.S. communities. These concerus have led to
policy planning with regard to admission decisions, placement policy, and
Federal reimbursement of State and local coets as tools for dealing with
potentially undesirable impacts on local aress. These are briefly reviewed
below:

o Admission decisions = The Refugee Act of 1980 requires that
information be provided by the U.S. Coordinator of Refugee Affairs, based on
information from the Office of Refugee Resettlement (ORR) during the consulta-
tions on refugee admission numbers, to the Judiciary Committees of the House
and Senate on the anticipated social, economic and demographic impact of
refugee admission to the United States.

o Placement policy — Another method to aileviate the impact of reiugees
on local communities is U.S. placement policy. This policy states that the
distribution and placement of refugees shall be done in a manner which will
reduce further the impact on certain communities and avoid creating new areas
of Yigh impact in the future.

o Federsl reimbursement of State and local costs — An explicit aim of
the refugee resettlement program is to ensure that no State or locality bears
an undue burden because of the admission of refugees to the United States.

The above tools act to limit the impact of refugees only on the area of
initial placement. As noted carlier, once refugees are placed in U.S.
communities upon entry into this country under U.S. placement policy, some
relocate, moving to new communities sometimes within the State of original
placement or to different parts of the country. While the initial placement
of refugees may be controlled by Federal policy, secondary migration is more
difficult to control through either policy or programmatic interventions.
(Forbes, 1985.)

In addition, under the U.S. Department of Healtk and Human Services' (HHS)
refugee domestic assistance program, refugees and refugee impacted areas re-
ceive a wide variety of services snd financial assistance. For example, the
ORR obligated $475 million in FY 1985 for the costs of assisting rerugees and
Cuban and Haitian entrants as provided for under the Refugee Act of 1980. Of
this, States received $392 million for ihe costs of providing cash and medical
assistance to eligible refugees, aid to unaccompanied refugee children, social
services, and State and local adainistrative costs.
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These are bdriefly discussed below:s

o State-administered programs — In order to receive assistance under the
refugee program, a State is required by the Refugee Act and by regulation to
submit a plan which describes the nature and scope of the State's program and
to give ussurances that the prograr will be administered in conformity with
the Act.

== Cash and medi:al assistance — Based on information provided by the
States #n Quarterly l‘erformance Reports to ORR, approximately 55 percent o
eligible refugees vho had been in the U.S. three years or less were receiving
some form of cash assistance at the end of FY 1985. The rates vary widely by
State.

- Social services = In FY 1985, ORR provided funding for a broad range
of social services to refugees and entrants such as English-language *raining
and employment-related training.

== Targeted assistance ~— Targeted assistance funds were directed to areas
where, because of unusually large refugee concentrations and high ise of
public assistance, there existed a need for supplementation of other available
service resources.

= Unaccompanied refugee children = ORR supports progra-. providing care
for children unacco-panie% by parents or guardians. Sponsored through two of
the national voluntary resettlement agencies — United States Catholic
Confereace (USCC) and Lutheran Immigration and Refugee Service (LIRS) — these
children generally are placed in programs operated by local affiiiates of
those national agencies, althcugh in a few States, most notably California,
the children are placed in the public child welfare systes. Llegal responsi-
bility is established under State law in such a way that these children are
eiigible for basically the same range of child welfare benefits as non-refugee
children in the State. Refugee children are placed in foster care, group
care, independent )iving, or residential treatment depending upon their indi-
vidual needs. Since 1979, when the unaccompanied minors program began, a
total of 6,895 children have entered the progrsm. The number remaining in the
program as of September 30, 1985, was 3,828 ~— an increase of 4 percent from
the year before. States reporting the largest numbers of unaccompanied
children served were New York (899), California (415), Tllinois (325), and
Minnesota (310).

o Matching grant prograz — In FY 1985 Federal funds of up to $1,000 ner
refugee were provided ¢ a matching basis for national voluntary resettlement
agencies to provide food, houaing, job development and placement services to
eligible refugees.

o Refugee¢ health = The Public Bealth Service continued to station public
health advisors in Southeast Asia to monitor the health s.reening of U.S.
destined refugees; to maintain quarantine office s to inspect rafugees at the
U.S. ports-of-entry; to notify State and local health agencies of new
arrivals, especially those requiring followup health care; and to administer
funds to State and local health departments for the conduct of refugee health
assessments. Also, funds are provided to decrease the impacts on local health
facilities in heavily impacted aress.
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o Refugee education = Under the Transition Program for Refugee Children,
funds are distributed to schoo! districts to meet tha special educational
needs of childran at the alemertery and scacondsry lavals. This program is
implamented through an interagency agraement betwean ORR and tha Department of
Bducation. Activities fundad undar tha Transition Program includas supple-
mental education servicas diractad at instruction to improve English language
skills, bilingual aducation, remedial programs, school counseling and guidance
servicas, in-sarvice training for aducational personnal, and training for
Jarents.

0 [National discretionary projacts — ORR provides funding support to
projects to improve rafugas resattlement operations at the national, regional,

State, and community lavels. These include damonstration projects to increase
the number of wage sarners in rafugee and antrant households, planned
secondary resattlament grants, and a rafugee mental haulth effort.

In addition to the federsl initistives, refugees themselves astablish
ethnic community organizations to 2id in their rasattlement efforts as dis-
cussed in geccion I of this paper. These include raligious, businesses and
self-help organizations, ganerally tarmed "sutuxl assistance associations”
(MAAs). Some MAAs ara primarily social or cultural in nature, while others
offer educational, emplz;ment and other services to thair members. As noted
above, the Federal governwent provides incentive grants to States to encourage
them to fund such refugee organizations as service providers.

Sumary

Most methods used in alleviating the negative f{mpacts of the alien
population have been undertaken by the Faderal government and most of these
are taken inr response to the impacts of refugees.,

To help alleviate the negative impacts of undocumentad alians, the INS has
developed Project SAVE, a dam~ustration pr.ject opcrating 2n several S:ates
and U.S. Territorias, which allows Stata and local govarnment agenc'es access
to the INS Systamatic Alian Varification Index to varify aligibility of
applicants for benafits. Similarly, California counties, such as Los Angeles
and San Diego, have instituted systems aimed at excluding undocuwented ailiens
from participating in benefit programs through verification with INS.

Methods to alleviate the impacts of refugsas fall into two categoriess.
First, thare are those ralatad to initial placement, such as policy planning
with regard to aduission dacisions, placsment policy, and reimbursement of
State and local costs. Sacondly, are the wide range of fedaral assistance
programs that deal with tha post-sattlement axpariances of refugeas and
rafugea-impacted aracs. Thase include cash and wmedical issistance; English
language and employment-ralatad trasining; cara for unaccompaniad rafugee
childran; health care and funding assistance to local facilities; funding
assistance to school districts; and national discrationary projacts to improve
rasattlament operstions at ragional, Stata and local 1l vals.

Refugees, themsalvas, astablish various salf-help orgsnizations which
offar a variety of sarvicas to their members. The fadersl govarnment has a
role here, too, in providing grants to Statas to ancourage them to fund such
organizatioas as sarvica providars.
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III. Conclusions and Recommendations

Lsbor market issues concerning refugees and undocumented aliens are
somevhat different for several reasons. First, undocumented aliens come to
the U.S. by choice to find employment, whereas refugees are here because of
fear of political persecution in their home countries. Second, while
undocumented workers are ineligible for most public assistance programs, the
U.S. feels a special obli<ation to refugees and has s wide range of programs
in place to assist them in their economic and vocial adjustment. Third, the
political interest in the wo groups are different. The primary concern about
refugees is their ability to attain economic self-sufficiency. The principal
worry sbout undocumented aliens is the impact they have on the labor market
and on some public assistance programs. Consequently, the issues related to
1llegal immigrants snd refugees need to be treated separately.

Refugees

_ The major issue concerning refugees is: What improvemeats is U.S. refugee

policy and programs can be made to assist refugees in becoming self-sufficient
earlier is the/y resettlement pericd and thereby reduce their relatively heavy
reliasnce on public assistance programs?

Refugees are accepted into the U.S. as s matter of natfonal policy.
Southeast Azian refugees, the largest group admitted since the mid-1970's and
the group most studied, sre concentrated in certain States. Because of the
circunstancec of their entry into the U.S., they tend to be destitute and de-
pendent on the wide range of assistance programs for which they are eligible.

The following recommendations address the ability of refugees to adapt to
the U.S. economy. The review of the literature suggests five areas of con-
cern: English lan_uage skills, use df public assistance programs, the types
of services available, support systems, and U.S. placement policy. Addressing
some of these ¢ ~erns will likely require additional Federal and State funding.

English Language Skills

Most studies that have looked at the relatinnship between English language
proficiency and labor force participation have emphasized the importance of
English language skills. Because refugees' Englich language skills are an im-
portant predictor of their long-term success in the labor market, it is impor-
tant that refurees' proficiency in English be improved both prior to their
arrival in the U.S. and during the early stages of resettlement in this
country.

Recommendation f1: GCiven the relationship between English language
proficiency and economic self-sufficiency, more intensive and longer periods
of training is English should be provided to refugee adults and childrea both
prior to their arrival in the U.8., if possible, and after resettlemeat. In
order to Teduce the dampening effect that dsy-time training can have om per-
ticipation in the jrd market after arrival in the U.S., it is further recom-
mended that whenever possible such traisning, especially for adults, be
praovided in the evenings.

=]
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Use of Public Assistance Programs

The literature suggests that heavy reliance on public sssistance prograns
acts as a disincentive to refugees' economic self-sufficiency. No refugee
policy issue has been more debated than the impact on refugee adaptation —
and, relatedly, costs to the U.S. — of use of public assistance as the major
form of transitional income support. Welfare servicas and benefits eppear to
serve &8s substitutes for employment in States where benefits levels are rels-
tively high. Several major research studies have shown that refugees who live
in States with relatively high benefit levels are more likely to be receiving
public assistance than those that live in States with more restrictive provi-
sions. The benefit levels in some States are four times the Isvel of those in
others.

Recommendation #2: The Office of Refugee Rese’tlement, U.S. Department of
Health and Humen Services, shovld mset om a regular basis with State resettle-
ment officials to explore various altersatives to reducing the work disincen-
tives associsted sith public assistance asvailakle to refugees, perticularly
the high welfare benafit levels availshle in some States. Such altersatives
might imclude providiag more extemsive orieatation to refugees ¢u the avails-
bility of employment sad trainiag services that are specifically tailored to
meet their meeds; and seekiag weys to establish a umiform bemefit lewel for
refugees, adjusted for the cost of living.

Types of Services Available

There are a wide range of programs to assist refugees in attaining
econonic self-sufficiency. Yet, there has been no evaluation to date that has
made a detailed examination of the efficacy of various models for stimulating
employment for refr:gess of different background characteristics. (Some atten-
tion is being given to this issue in the two Commission-sponsored studies cur-
rently underwsy by New TransCentury Foundation and Population Associates
International.)

In addition to those services already available to refugees, there may be
services this group needs that are not generally offered. For example,
resesrch indicates that most refugee households need more than one emplicyed
person to pull themselves out of dependency. Similarly, research shows that
refugees residing in households with large numbers of dependent children are
less likely to be self-sufficisnt or to find employment that pulls theam out of
poverty. These findings might argue for an expansion of day care facilities
and for family pianning programs in refugee communitie: to permit more refugee
parents to enter the labor force.

In addition to the number and types of services available to refugees,
more considerstion should be given to the quality of services — their design
and implementation, their flexibility with regard to meeting the needs of
refugees with different socio—economic characteristics, the adequacy of
funding for training and technical assistance, the development of performance
standards and monitoring procedures.

o
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Recommendation #3: The Office of Refugee Resettlement should wundertake s
comprebensive evaluatiocn of the curreat effectiveness of all services provided
to refugees that are aimed at assisting refugees to esttain o:if-sufficiency.
It should also explore the potential need for additional services which would
mnost effectively help refugees with differeant background characteristics.

Sspport Svstems

The informal support systems that have evolved within the various refugee
coraunities have been important in assisting them to achieve self-gufficiency.
Most izfugees, as do most U.S. native-born workers, find jobs through their
relatives and friends. Also, the ethnic community provides support that
facilitates the social, cultaral, and emotional adjustment of refugees. The
future of refugee adjustment, therefore, is to some extent dependent on the
development of these infrastructures.

Recommendation #4: The Office of Refugee Resciclement, in conjunction with the
National Association of Counties, the U.S. Conferemce of Mayors, and tbe
National League of Cities, should examine the ways these support systems can be
made more effective in providing support to re.ugees im he short-rem and in
the longer term wheu they are mo longer eligible for special refugee programs.

0.8. Placement Policy

The literature suggests that current U.S. efforts to disperse refugees
(initial placement policy) in some instances may be at odis with the prefer-
ences of the refugees themselves and may even undermine the efforts of refugees
te become self-gufficient. Whether adjustment is more rapidly attained in sit-
uations where new orrivals can settle where they like (which most likely would
be in areas where there are other members of their nationality or ethnic group)
or where they are actually placed (without regard to personal preference) has
not been fully resvarched.

Recommendation #5: The Office of Rafugee Rusettlement should undertake
research to deteraine if there is a greater likelibood that refugees wm.uld
attain self-sufficiency more rapidly if they were fres to settle wherever they
prefer rather than be dispersed according to current imitial placement policy.
Turthermore, if such research indicates a “free choice” policy would accelerate
adjustment, the goals and ocbjectives of U.S. refugee policy may necd to be re-
considered. However, because a “free choice” policy would be expected to lead
to a grester concentration of refugees, reconsideration of placement policy
would need to take into sccount improvements in the employability of refugees
which might r-calt from the previsus recommendations.

Illegal Immigrants

The sajor economic igsue concerning illegal immigrants is: What are the
effects of illegal immigrants on U.S. labor merkets and pubdlic assistance

programs?
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The literature indicates that illegal immigrants are highly concentrated
and appear to displace some U.S. workers and to lower wages and working
conditionc in some occupations and in‘ustries. In some cases they may preempt
U.S. workers entirely because of the strength of occupstional~kinship networks
in some firms and industries.

On the other hand, 1llegal immigrants slso appear to create and perpetuate
jobs not only for themselves but also for some U.S. workers. There is
evidence that undocumented workers help to keep some U.S. firms competitive —
firms which, without such a supply of foreign labor, might move their
operations abroad or go out of business. Also, the prices of goods and
services produced by some businesses may be marginally lower due to the
presence of illegal immigrants, thus benefiting U.S. consua:xrs.

While the evidence is far from conclusive, it indicates that U.S. workers
competing for jobs in the low wage decondary labor market bear the brunt of
the negative impact of illegal aliens both in terms of displacement and
depression of wages. Bowever, some U.S. workers in the secondary lsbor market
who work alongside illegal aliens may benefit to the extent that those firms
are able to remain in business in this country because of the existence of
undocumented workers.

In general, the overall effects of this group on localities within which
they cluster and on the U.S. economy as & whole are not fully known. The
evidence seems u little more solid that undocumented workers make little use
of income transfer programs primarily because they are not eligible to
participate in them.

Quality of Imwigration Statistics

A major area of concern among poiicymakers and researchers is the quality
and quantity of the cvailable immigration statistics to assess the economic
impacts of the illegal population.

While there is an enormous amount of literature on the impacts of the
undocunented population on the U.S. economy, the analysis of the issues is
severely handicapped not only by the quality of dats used in the analysis but
also by the clandestine nature of the illegal migration and the difficulties
inherent in tracking an illegal population.

In looking to areas where some positive improvenments can be made in the
ability of researchers to find the “truth” s™out the net impacts of
undocumented workers — whether they are positive or negative as ~ whole —
one must start with improving the data.

The problem with immigration statisticc has been documented in the
National Academy of Sciences’ report, "Immigration Statistics: A Story of
Neglect.” The study presented the findings and recommendations of the
National Research Council's Panel on Immigration Statistics which found that
the "immigration statistics system” does not produce reliable, accurate and
timely data to permit rational decision-making concerning immigration policy.




The Panel noted that in recent yesrs the “expressions of concern over
inadequate, incomplete, and often unreliable information available for use in
planning, implementing, or evaluating immigration policy have become more
numerous and more strident.” Por example, the panel notes that in 1978, the
Select Commission on Population of the House of Representatives, in attempting
to explore the role of immigration inm future population growth, corcluded that
"{mmigration issues sre clouded by faulty data and inflamed passions—not s
good combination for rational policy making.” The Psnel also noted that
durirg the 1984 debate over aspects of the Simpson-Mazzoli legislation, &
committee in the House reported that, "The Committee is deeply concerned about
the unavailability of accurate and current statistical informat: on on
immigration matters ... The committee notes ... that INS has not devoted
sufficient resources and attention to this problem and, to a great extent, has
ignored the statistical needs of Congress, as well as, the research needs of
demographers and other outside users.”

These examples and the more substantive material in the Panel's report
demonstrate that the need for high-quality readily accessible data base of
timely information on immigrant populations has been manifest for years. This
need was heightened recently by debate in the 99th Congress on
Simpson-Rodino~Mazzoli and in the public debate over both restrictions on the
size and composition of new immigrant groups and the perceived threat posed by
undocumented aigrants.

Improving the quality of immigration statistics must be a high priority.
The report of the Panel on Immigration Statistics made & total of 38
recommendations. They are organized by the body or agency to which they are
directed and a discussion of, and justification for, each recommendation is
included in the Panel's report.

Recomnendation #6: The Attorney Cemeral should establish st an early date an
inter—age.:y committee to comsider how to implement the recommendations made
by the Panel on Immigration Statistics. The commitiee should be composed of
top policy makers within the key agencies cited in the Panel's report. These
agencies include the Immigracion and Naturalizatiom Service, the Office of
Management gnd Budget, Department of Labor, the Census Bureau, and the Social
Security Administration.
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Notes

1. The term "Entrants” was created in the summer of 1980, when the United
States Government decided that it did not want to cover the newly arrived
Cubans (from the port of Mariel) with the provisions of the 1980 Refugee Act,
vhich went into effect on April 1 of that year. Part of the thinking at the
time was that the Cubans and Haitians did not fit into the refuiee definition
of the 1980 Act (having arrived without screening on the shores of Florida)
and that the new definition excluded the Entrants from coverage by Refugee
Cash Assistance, but not from SSI and AFDC. Refugee Cash Assistance (RCA)
makes AFDC-level paymeats to all low income refugees regardless of family
status; thus a single Cuban or Baitain, or a childless couple, would have been
eligible for RCA had they not been classed as Entrants, but not for AFDC.
Lince there were many low-income Entrants who 4.d not meet the categorical
eligibility of AFDC, a substantial saving to the Federal Government resulted.

2. The SRI study reported similar findings regarding jobs held by refugees
who have arrived since 1978. SRI found that 65 percent of its sample were
employed as operatives or in service jobs. Examining the socio-economic
status of the jobs hald by refugees, the authors concluded that 70 percent
“hold low status jobs while only 10 percent have high status ones.” Like
immigrants, most refugees tend to be employed in peripheral jobs in the
secondary labor market. The SRI study also found that for many refugees,
their fnitial job in the U.S. reflects a decline in socic-economic status.
Anong refugees #ho were professionals in Southeast Asis, only 10 percent found
professional employment in the United States. Most of those who found
employment worked as operatives or in service occupations as did their less
educated compatriots.

3. The information in the introductory pa.agraphs of this section draws in
part from "Iapact of Illsgal Immigration and Background on Legslization,”
prepared by Joyce C. Vialet, Specialist !n Immigration Policy, Educ “ion &nd
Public Welfare Division, Congressional Research Service, Library of Congress.

‘e Medicare A is the hospital insurance segment of Medicare. It is available
t. Social Security beneficiaries over the age of 65, and thrge who secur:
Disability Insu -ance benefiis two years after the onset of .ne disability. It
is funded throu;h FICA taxes. Med ~are B is the part of Medicare which covers
physicf‘ans’ biiis. It 1is available to persons covered by Medicare A but may
also be purchased separately.

S. The following dercription of services and financial assistance to refugees
and refugee-impacted sreas was drawn primarily from Refugee Resettlement
Program, Report to Congress, 1986.
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