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Sraeg C QOCER...........cooe i

EXECUTI VE SUMVARY

US inmgrationpd icy, asset forthinl anendregul ati on,
has| ongl ackedexpl i ci t andpreci sel ystat edgoa s. | nmgrati on
| aw hovever, producesresul ts. | ntheabsenceof explicit god s
t heseresul t scanbeseenast heoperati veor “reveal edgoal s” of

Micy.

R edoni nant anongt heser eveal edgoal si sthat of famly
reunification-- preferenti a adnnssi onaf i nmed at eandext ended
faml ynentrer sof citi zensandl egal resi dents. Thi sgoal hasbeen
anaxi omof Gongressinnear|yfour decadesof i rmigration
| egi sl ati on(i ncl udi ngt hej ust - enact edl nmngr at i onLawaf 1990),
naki ngki nshi pt hedet er mnant of t hebul kof our i nmagr ant
Hatim

Ranki ngsecondas ar eveal edobj ecti vei st headmssi onof
ref ugees. Uhder|yi ngour gener ousr ef ugeepd i cyi sanarray of
psychi cnati ves: “af firnations” of Aneri can-ness, expressi ons
of national generosity, accl anat i onsof freedom andvot es of
conf i dencei ngrowt handchange. Theseenoti onal under pi n-
ni ngs areexpressedi nternational | yastheneedtovi ndi cat e
particul ar forel gnpolicies, to"enarrass” anadversary, orto
cel ebrateAnerica sstat usast hew nni ngnadel of what asoci ety
shoul dbe.

At hi rdreveal edgoal , di stant i ni nportancebehi ndei t her
faml yreuni fi cati onor t headnnssi onof ref ugees, i stoneet | abor
forceneeds. A thoughthe19901 nm grati onLawnor et han
doubl est henuntoer sof ski | | s-basedi nmagrants, theyw | still
constitut el esst hantenpercent of thetat d .

Aot her unst at edbut | nportant resul t of i nmgrati onpal i cy
i sour | ong- st andi ngacqui escencei nl arge-scd ei |l | egd i nmigra
tion, effectivel yanintent tofill theperce vedneedsof sone
enpl oyer sfor cheapanddoci | el abor andt oavoi dof f endi ng
nei ghbori ngcount ri esor donesst i cet hni cconst i t uenci es.



Thought hest at ed pur posesof i nmigrati onpol i cyarefew
andvague, t akent oget her t her eveal edpur posesarepoverful |y
evi dent. Qnepur posesi nce 1965, hasbeent heal terati onof our
denagr aphi cf ut ureandt hedel ay of popul ati onstability. | nmi-
grati on, andt henuchhi gher fertilityratesaof i nmigrants, cou d
produceadoull i ngaf thepopul ati on, toha f abillion, byt heyear
2080. Thedenogr aphi ctransf ornati onof Averi cansoci etyis
occurri ngw t hout t heconsul tati onor consent of t he Aneri can
dadadae

Hstoricaly, inmgrati onpd i cywasseenaspart of “neti o
bu I dng’--topopu ateard ativel yenptyl and. Arel argenuntoer s
of i nmngr ant snowneededf or al andthat i sbui | t, or evenas nany
bel i eveoverbui | t? For sone, “nati onbui | di ng,” nowi npl i est he
creati onof anare“d verse’ nati on, energi zedbyagreat er mxof
ehnic, racid, adnationd origns. ForthemtheUS costantly
facesenervat i onandst agnat i on, savedonl y by st eady enri chnent
of i tspopul ati onfromabroad. Thei deai soddi nanul ti-racial,
nall ti -ethni csoci etyof 250ml | i onpeopl e.

I f t heachi evenent of t hepur poseof our ref ugeepal i cyis
neasur edi nnuniver s, t hepal i cy has succeeded. Vi have boost ed
thetotal i nfl owby| ooseni ngt hel aw sonceri goroust est of
i ndi vi dual per secuti on, expand ngpar d eadnnssi onsandcreat i ng
anewcat egoryof “t enpor ary” admnssi ons of t hosef | eel nggener a
soci d andervi romnental ills. Soresof nnl i onsnowpatentia ly
qual i fyfor sonef or mof hunani t ari anadnssi on.

Theanachr oni sti canduni nt ended pur poses andgoal s of our
pol i ci es demnandaf undanent al reassessnent andr ef orm The
gui di ngcriteriai nthat reneva nust bethat i nmigrati onpal i cy
aboveal | shoul ddonoharm shoul dnot har it he condi ti ons or
opportunitiesof theU S | abor force, shoul dnot conf oundsound
net i onal popul at i onalj ecti ves, shou dnat bur densoci a servi ces,
andshoul dnot exceedt heassi ml ati vecapaci ti esof Awerican
s y.

Ifinmgrationpolicyistocontributetothedenographi c
fut urevevant, thegover nnent nust encour agenat i onal debat e
ondenogr aphi cgoal sandt hensel ect them Ropul ati onstabi | i za
tion, asstatedbythel972Rockef el | er Gnmnssi on, renai nst he
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nost cogent anddef ensi bl eobj ective, wthinmgrati onul ti -
nat el yset tonat chenngrati on.

Qirrent enphasi soni nmgrati onasanentitl enent of ki n-
shi pnust berecogni zedasanhi stori cal aberrati on. Labor force
needs shoul donce agai nbeconet hepri n@det er mnant of i nm-
grationpoalicy, but bal anci ngwthgreater ri gor t hedesi reof
enpl oyer sfor cheap, fl exi bl el abor wtht heprat ecti onof condi -
tionsof US donesti cworkers. Inmngrati onpal i cyshoul dsuppl e-
nent t hedonest i cl abor narket wthwel | -targeted, short-term
i nf usi onsof speci d i zedl abor, but wt hout under mnni ngt hehi gh
standardsor i ncenti vest hat shoul di nf or it he donest i ¢l abor
nar ket .

TheU S caneit her evol vet owar ds ahi gh-t echnol ogy
econonyw t hal abor forceof const ant | yadvanci ngproducti vity,
vagel evel s, andski | I's, or it canarift tovardsal owt echnal ogy,
| ow ski ||, andl ow wage econony, nar ked by w despr ead | ob
instabi |1tyandgrowngi nconed sparity. Inmngrati onpaicywll
bei nport ant t ot heout cone.

Theoverri di ngpurposeof i migrati onpol i cyintoday’ s
wor | dnust bet heachi evenent of agl obal | yconpetitiveUS
econony, ahi ghl y-ski | | edandsoci al | ynobi | el abor f or ceandan
i nvdl ved, educat edandperti ci petoryciti zemry.

* k * % %

I ni tswani nghours, the101st Gongr ess passed and on
Noventer 29 Geor ge Bushsi gnedt hefi rst naj or revi si onof our
| ansonl egal i nmagrati onsi nce1965. But | i kei t s predecessors,
t henewl aw andt hedebet et hat acconpani edi t, fai | edt oprovi de
expl i cit andpreci serati onal esfor thel arge-scal ei nmgrati oni t
wl | perpetuate. Thel eg sl a i verecordandt hetext of thi snaj or
over haul of our | egal i nmigrat i onsyst el eave unanswer edt he
questi on: what arethegoal sof current US i nmagrati onpd i cy,
andwhat ought t heytobe?

Aswer stot hesestral ght forvar dguesti onsaresurpri singly
el usive. Gficia paicygoa sarenovherecl earl ystat ed, and
t hought her e has beenanal nost const ant pol i cy di scussi onon
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aspect sof thei nrmgrati oni ssue, thenation’ sfundanental pur-
posesw t hregar dt oi nmngrati onarerar el y addr essed.

Thequestionof ul ti nat egoal swas not proninent i nt he
| engt hydi scussi onaf il egal i nmngrati onwhi chbegani ntheearly
1970s | eadi ngt o enact nent of t hel nm grat i on Ref or mand
Qntrol of 1986(1 RCA). That debat ewas over t heneanstoa
consensual end: thecontra of i | 1 egd entry. Yet wtht hepassage
of | RCA andanewsyst erof enpl oyer sanct i ons, anmest i es and
speci a farmorker progransset i npl ace, attenti onturnedtot he
needtoret hi nkandref ornour | egal i nmigrati onsystem The
ensul ngdebat et hat cul nnat edi nthel nmgrat i onAct of 1990has
beenri chintacticd initiativesfron@ng essandpressuregr oups,
andthi ninstrateg cthi nki ng.

Ref or rof our i nmgrat i onsystenoccursrare 'y, a | thenore
reasont hat i t shoul dbegui dedbystrategi crat her thantacti ca
thi nki ng, andbyaconcepti onof thenati onal i nterest rat her t han
settl edbytheinterpl ayof speci a groupsdenands. I nthepd icy
Oebeat esaf t hepast decades, it hasprovenpossi bl et oaval dtd ki ng
of utinategoal s. But itisnot possi bl ef or goal st obeabsent
a together, evenif theyarenat di scussed. Rd i cyproducesresu ts,
whet her or not st at edas goal si nadvance. The (hi nese havea
proverb, | f youdonot changeyour di recti on, whereyouar egoi ng
i swhereyouw | | w ndup.

Thi sif truei snot goodnews, for existingUS inmagrati on
pol i cygoal s, i nsof ar aswenay naket herout , arei ndef ensi bl e.

| . THEELUSI VE GOALS CF U. S.
| MM GRATI ON  PQOLI CY

Thereislittleinthevayof cl ear godl sfor national i nmigra
tionpalicyintheUS codewherethebasi cstat ut esof nodern
pol i cyarerecorded-- thel ansof 1921, 1924, 1952, 1965, 1986,
and1990. * Thesest at ut esbegi nsi npl ywi t hdefi ni ti onsaof terns,
usual | yi nnunioi ngdetai |, thenset out thel r subst ant i vechanges
inthelaw Inthisrespect thei nmgrationl ansarequitei nthe
nai nstreanof US | awnaki ng. Grecanfindpol i cygoal sstat ed
explicitlyat thefront of sonena or federa stat utes, but nost
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of tenbat ht hel egi sl ati onandevent henar evol uninousrhet ori ¢
o thel eg sl aiveh storyhavel i ttl ear nothi ngt osayabout preci se
pol i cygoal s. Rublicl anmgeneral | ybegi nsw t hdefini ti onsof
terns, setsout aseri esof conpl ai nt sabout thest at eof t heuni on
or sonepart of it, thenout!inesregul atoryor programmati c
inticives

Arareexanpl eof astat ut ewhi chbegi nsw t hreasonabl y
explicitgoal sistheNati onal Environnenta R otectionAct of
1969, whi chbeg nswthasecti onentitl ed”Rurpose’ faol | onedby
atvo-pageTitlel, “Rdiciesand@al s.”?2

Theabsencedf explicit goa sfromdS inmigrati onstat utes
doesnot neant hat our nati on’ si nmagrati onpal i cyl acksgoal s.

I nmhgrati onl aws, asadnni st eredby Federal bur eaucr aci esand
asinterpretedbythecourts, produceresults. | ntheabsenceof
explicitgods, theseresu tsnaybet akenast hegperati vegod sof
national pol i cynakers. Theeconomst shaveausef ul term when
t hey speakof the“reved edpref erence” of buyers, asexpressedin

t hegoods and ser vi ces act ual | y pur chased. Lacki ngexpl i ci t
statenentsof national i nmgrationpolicygoa s, wehavet he
reveal edgoal sof pd i cynakers-- theresul tstheir acti ons(and
i necti ons) act ud | yproduced.

2. REVEALED GOALS OF CURRENT
PCLI CY: FAM LY REUN FI CATI ON

Wiat arethereveal edgoal sof US inmgrationpolicy,
j udg ngbyresul ts?

Theansver i spl ai nandi nescapall e, that acentral i ntention
of current poli cyi stoconfer abenefit uponasnal I nunter of
citi zensandper nanent resident alienswthintheUS —he
abi litytobringfamlynener sabroadi nt oresi dencyandU S
citizenship. 1n1988, of the643, 000l egd i nmgrant sadttedto
theU S, approxi nat el y 420, 000 canei nunder the“famly




reuni fication’ provi si ons, perntti ngt hei nmngrat i onof spouses,
parents, brathersandsi sters, andadu t chi | drendf citi zers.

I nrecent yearstvothirdsof thel egal i nrmhgrant s
tothelU S haveconsi stedof rel ati vesof avery
snal | nunbber of U S ci ti zens and per nanent
resi dent al i ens, aphenonenonsone obser vers

havecorrect! yternednepoti sm

Thegoal of reuni fyi ngfanl i esseparat edwhenoneor nore
nenersmgratestotheU S anddi vi desafornerl y uni fi ed
fanmlyi sano ectivefreguent|yextd | edi ni nmngrati onpal i cy
d scussi ons. Legi sl ativehi storynakesit abundant | ycl ear t hat
ngresshel i evest hat apal i cywhi chsel ect sfaml y nener si s
averygoodt hi ngbecausei t strengt hensthefaml ygeneral ly, a

convi cti onsovi rt uoust hat t heabsencedf supporti ngevi dencehas
not beenr enar ked, andt hat it bri ngsi ni nmhgrant swthabui | t-
I nsupport groupandt her eby enhances chances of success. A

necessarycord | arytot hestressuponfanl yreuni fi cati oni sto
nake ki nshi pdet er mnenost of our i nmagrant sel ection. In
recent years, two-thirdsof thoseal | onedt oi nmgrat eannual | y
wereadmttedbyvirtuedf theirrel ati onshi ptoare ativel ysnal |
nunioer of ci ti zensand per nanent resi dent al i ens. Soneobser v-
ershavebl untl ybut correct! yternedt hi snepati sm defi nedasa
benefit | nkedt oki nshi p.

3. A SECOND REVEALED GOAL:

ADM T REFUGEES

The second- rankedr eveal edgoal , j udgi ngbyt hef | owof
| egal i zedentrants, i stoadmnt ref ugees. Thi si sanarei nport ant
goa intheU S thani nanyat her nati on, andbyaw denarg n. The
U S hasfor nany yearsadmtt ed nor er ef ugees t o per nanent
resi dencyt hanhast herest of t hewor| dconti ned, andaneasur e
of our uni queattitudet onar dr ef ugeeadm ssi onsanongal | the
nati onsi sthefact that froml975-85theU S asasi ngl ecountry
acceptedha f of thelOml | i onpersonsmigrati ng(lega ly) inter-
national |y.31n1980, 207, 000per sonsenteredtheU S asref u-
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gees; after thi sbul get henunber sfel | back, thensettl edi ntoa
pet t ernof st eadyannual i ncreases. 1 n1985, 68, 000ver er ecor ded,
64, 000i n1897, 75, 000i n1988, 116, 000i n1989, risingtoa
pl anned 131, 000i n1991. These nunter s donat i ncl ude 25, 000
“hunani t ari anpar o ees” and5, 000asyl ees.

Behi ndt hi sreveal edpr ef erencef or ref ugeesl i esaj unbl edf
not i ves. Fol i cynaker srepeat ed yst at et hat openi ngt hedoor to
ref ugeesservesasasyntod i creaf firnati onof nationa i dentity—
endor si ngf reedom chol ce, aconfi dencei ngrow handchange.

Reaf firnati onsof nati onal i dentity, especi a | ythosewh chare
appar ent | yi nexpensi veones, areattracti vepa i cygoa s. The
gover nnent’ sreasonsfor adnt ti ngref ugeesdonat i ncl udeany
cal cul ati onof what suchpeopl emnght dof or thenati onal vl fare
atertheirarriva, judg nghythestat utesandofficia rhetoric.
Apparent |y, t hebenef i t sweseekaresecuredi nt heveryact of

admttingt hem—-an“affirnati on” of Aneri canness, anexpres-
si onof nati onal generosity. Wiat ever thenoti vei nconferring
ref ugeest at us, anybenefit gai nedi senj oyedbyi ndi vi dual ref u-
gees; thecost sof resettl i ngref ugees, nowconsi der abl e($7, 000
per ref ugee, byrecent estinate), arebornebythenati on.

Fol i cynaker s cl ai nt hat adm ssi onof r ef ugees
reaffirnsour national i dertity, i sanendor senent
of freedom refl ect s confi dencei ngrowt hand
change, andi s anexpressi onof our nat i onal
g|eaty.
I nthel at €1980s, anat her pur posebehi ndour r ef ugeeadm s-
si ons energed. AstheSovi et Lhi onanditseasternbl occl i ent

stat esenteredaperi odof i nternd upheava andrefarminthel ate
| 980s, andasi t becanepopul ar tot al kof t he@l dVer as havi ng

been“wonbytheU S, ” ref ugeepal i cywas sei zed uponby t hose
i nbot hparti eseager t orecor dt henagni t udeandsavor t he hunan
di nensi onsof our vi ct oryover conmuni st soci eti es. | nt hevords
of Deputy Secret ary of S at e Law ence Eagl ebur ger, ref ugee
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adnn ssi ons announce and becone“ agr eat successfor our forei gn
pol i cy.”* Thechi ef goal of thi saspect of i nmigrati onpal i cyhas
appar ent | ybeconeacel ebrati onof our i nternati ona statusasthe
w nni ngnodel of what asoci ety shoul dbe.

4. A DI STANT TH RD REVEALED GOAL:

WORKERS

Thel ast evi dent reveal edgoal of US pd i cyi stoprovi defor
t hel abor forceneedsof thenat i onal econony. O t het hreenaj or
appar ent purposesaf our pd i ¢y, thishasbeenad start thirdinits
i nfl uenceuponannual fl owsof | egal i nmigrants, andbet ween
md- cent ury and1990i t decl i nedi ni nportance. 1n1986, for
exanpl e, 3. 8percent of thetotal 601, 7081 egal i nmngrant swere
adnnt t edont hebasi sof ski || s.® A gunent sfor t he19901 awrest ed
heavi | yont heneedt oi ncreaseentriesof skilledi nmgrants
needed by enpl oyers. A t hought hel awnor et handoubl edt he
i ntakeof skill edworkers, prof essi onal sandi nvest ors, t hose
categorieswl | still constitutel essthanlOpercent of tatd | egd
i nmngration.

Qngressi onal debeat es| eadi ngt ot he1990r evi si ons of | egal
i nmngrati onnadeexpl i cit af ourt handbrandnewgoal , “di ver -

sity.” It vasanoddapp i cati onaf thi srecent| yover-vorkedterm
whi chonuni ver si ty canpuses andel sewher eneanst hepur sui t of
al arger proporti onof wonenand*® peopl eof cal or” and, necessar -
i1y, fewer “Eiropeans” andnen. But “diversity” tothei nmngra-
tionpal i cynakersof 1990neant asort of “reversedi versifica

tion” favori ngi nmgrant sfromt henati onsof EuropeandArica
vwhohadori gi nal | ypopul at edtheU S but si ncet he 19651 awhad
been squeezed out by H spani cs andAsi answ thbetter cl ai ns
under t hepr ef er encesyst enest abl i shedat that tine. Thusthis
fourthgoal forinmngrati onshoul dnot becal | ed“di versity” so
nuchasapd i tical | ydesi rad eethni candraci d fl ow ani dedl | ast
influentia ininngrati onpol i cycircl esvwhenthenowi | | -reput ed
1921- 24| answerecraf t ed.
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Lastly, areveal edpol i cygoal i sour corti nued
acqui escencei nsubstantial ill egal i nmgrationto
fill thel abor forceneeds of soneenpl oyersfor a

cheapanddoci | el owski | | edl abor force.

Judg ngbyand ysi sof whoi sact udl | yadnntt ed, then, thef our
evi dent goal sof current i nmagrat i onl aner ef aml yreun ficati on,
ref ugeeshel tering, thel abor f or ceneeds of t he econony, and
“reversed versification’ of thesourcesaf i nmgrati on.

I11egal i nmgration, however, shoul dal sobevi enedasan

expr essi onof abroader Aneri cani nmagrati onpal i cy, si nceour
acqui escenceover near | yfour decadesi nasi zabl ei | | egal 1 owof
fore gnvorkersandthel r faml i esd soreved sapreference. This
unst at edpd i cyof backdoor recrui t nent of | ess-ski | | edl abor hes
anount edt oacqui escencei nt heper cel vedneeds of soneenpl oy-

ersfor al abor for cecheaper andnor edoci | et hant he Aner i can
citizenswhoareavai | abl ef or work. Thecurrent por ous bor der
policyof theU S governnent hasfar great er | abor nar ket
consequences t handot he nodest nuniber s of wor kersrecrui ted
| egal | yunder t hel abor pref erencesof thebasi cl nmgrat i onand
NationalityAct. I11egal inmagrati onthusexpressesarevea ed
pa i cypreferencethet i npli esahi gher priorityfor | abor consi der -
ationsthant hel egal syst endenonst rat es.

5. THE LARGER RESULT- GOAL:
THE DEMOGRAPHI C TRANSFORMATI ON

OF AMERI CA
Takent oget her, t heapparent, reveal edgoal sof US i nmn-
grationpol i cy—euni fyfamlies, admt ref ugees, neet | abor
forceneedsi namnor way, andsat i sfydonesti cet hni c denands
--translateintoal argerresu t. Qrinmgati onpd i cyhashedt he
ef fecti vepur pose, si nce1965, of al teri ngt henati on’ sdeno-
graphi cfut urei nseveral i nport ant vays.

Hrst, inmgrati onprevent sdonesticfertilityrates(a ong
w t hdeat handemngrat i on) fromacconpl i shingwhet their tra ec-
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taycurentlyinpies, astan |1 zat 1 onandsuosequent sl ondec! | ne
of popu ationsi ze. Insteaddf stabi|izi ngat 250-260ml |ion, asit
woul dabsent i nmigrat i on(assunngcurrent deat handfertility
rates), our popul ati onw || conti nuetoexpand. Thecurrent
upvarddrift i ndonesticfertilityrates(drivenupvardt osone
extent, asit happens, byi nmigrati on), wi chstoodat 2 Oi nearly
1990, coul dvel | reach2 2fertility. Athat |l evd, accard ngtoone
of t heGnsusBureau’ srecent scenari 0s, coni nedw t hconti nu-
i ngi nmgrationof 800, 000ayear (“not toofar fromcurrent
| evel s,” i ndenogr apher LeonBowvi er’ sestinate), it wll put the
U S popul ati ononatraj ectorywhi chw | | approachthehal f-
billionnark (471mllion) by 2080.° Thedi fferencei nthetwo
Aner i casacent uryanay, oneapopul ati onabout t hesi zeaf t oday,
theot her near| ytw cet hat si ze, i sarrangedchi efl ybyi nmigra-

tin

S ncel19650ur i nmgrationpol i cyhasal teredour
aenographi cfuture. | nsteadof stabi | zi ngat 250-
260mllion, asit voul dabsent i rmagration, our
popul ationwl | continuet oexpandand, wthl egal
i nrmgrat i onof sone800, 000ayear, wll ap-
proacht hehal f bi || i onpopul at i onnark by t he
year 2080. Qoniti nuedcurrent i nmgrationfl ovs
andhi gher inmgrart fertilitywl| a sotransform

apredomnant |y EuropeanU S i ntoanati on
wher eper sons of Eir opeandescent constitutea

mnoity.

Antherlittle-d scussedresu t of current i nangrati onpd i ¢y,
gi vencurrent donesti cfertilityrat esanongvari ousel enent sof
thepopul ation, i stoaccel erate-- evenwththel990“d versity”
provi si ons-- thereducti onof theproporti onof Aneri canswhose
nati onal andet hni cori gi nsstenfromésternandGentral
BEuropeandt heBri ti shi sl es, whi | eexpandi ngt hepr oporti onwho
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originatefromfsiaandLati nAwerica. G al legal inmigrants,
85 per cent nowconefronmlati nAnerica, AsiaandArica, wth
that proporti oni ncreasi ng. I ntine, andi f unal tered, t hesei nmn-
grationfl ows, coni nedw t hbel ow repl acenent | evel sof do-
nesticfertility, aganifudtered wll transfarnthecortinentd
Lhi ted S at esf roma pr edon nat el y Eur opeannat i ont oonei n
whi chnoraci a /ethnicstrain-- Wi te, Asi an, B ackor H spani c-
- hesangj arity.

6. | MM GRATI ON GOALS: VWO DE-

Cl DES?
S andi ngback f ront hi s conpl exanduncertai npi cture, we
candet ect acentral thene—that i nmigrati onpol i cy seffective

goal s, hovwever onechar act eri zesor rankst hem aret oar enar k-
adl edegr eeest adl | shedbydeci si onsof pri vat eper sonsrat her than
el ect ed/ appol ntedoffici al s. Becauseof t heheavy enphasi son
fanl yreuni fication, t hegover nnent’ sdeci si ons havebeende-
vol vedt opri vat ei ndi vi dual s. Thevast naj ori tyof t henei t her
forei g+bornci ti zensor per nanent -resi dert a i ens. Judg ngfrom
patternsof adnni strativerul enaki ngandj udi ci al casel aw
i nmagrationpolicyisnot prinarilyabout national purposesor
nati onal anything. 1t isabout therightsof i nmgrati ngpeopl es
andthei r sponsorsintheU S

Thistilt of policytonardi nmgrants’ rightsrather than

neti odl interestsisrd ativel yrecent, andhasbeenr ef | ect edsi nce
1940i nt hedel egati onof nost i rmagrati onfuncti onstothe
Depart nent of Justi ce. Beforethen, i nmngrati onpal i cyadnnni s-

trati onwas centeredi nt heDepart nent s of Treasury or Labor,
refl ecti ngt heassunpt i ont hat nati onal revenueor | abor force
consi der at i onsshoul dhaveacentral pl acei ni nmagrat i ondeci -
SaB

7. EXI STI NG PURPOSES RECONSI DERED
Thecurrent reveal edgoal s, i nthel i ght of changi ngci rcum

14



st ances, seent fficul t t odef end. Does Gngress, andt he Execu
ti veBranch, real | yi ntendt oexpl i ci tl ychooseast heoverd | and
enduri nggoal of apower ful aspect of nati onal pd i cythat weti |l t
thenati o sdenagr aphi cf ut uret ovar dasharpl yd fferent ethnic
andraci al nmx, andawayfrompopul ationstabi | i zati ont owardan
ext endedf ut ureof conti nuedpopul at i ongr ovt h? Dpes Gngr ess,
andt heExecuti veBanch, red | yi ntendt hat t hesel ecti onof nast
of theal i ensadmttedfor citizenshi pbenadebytheaf f ected
i ndi vi dual sandt hel r sponsor's, andont hegr ounds of ki nshi p,
rat her thanof expl i cit nati onal needs?

8. RETHI NKI NG QUR GOALS | N A NEW

ERA:  STI LL NATI ON BUI LDI NG?

I f theexi stinggoal s—theactual resul ts—ef current US
i nmngrati onpd i cyaresocl earl ythei nheritanced earlier eras, a
confi net i onof t heanachr oni sti candt heuni nt ended, whet recon-
si der ed pur poses shoul dwe pur suei ntheareaof i nmigrati on
pal i cy? | st heregui dance, tobeg nwth, i nour past ?

Looki ngback, it wasdel i beratenati onal pol i cyoni nmgra
tionnatters, fromheori g nsof theRepubl i cuntil thel atelSth
century, tousei nmngrationfor thesingl e-mndedpursuit of
“nationbui | ding” Thi sneant settl ersfor aconti nent fornerly
popul at edby | ndi annat i ons, andi nneedof BELr opeans (A ri cans).
Thefl edgl i ngRepubl i ¢, sorecent| yaca onyandt hr oughat | east
halfthethhcenturynenacedbytheterritorial anti ti ons of

Eur opeanpover' s, assunedi tsel f tor real ar aionin
order t oi nsurebasi csurvi val andteWelntoreaI?ezreﬁpsunatl onal

ani tions. Therevasvi rtual unani mtythat i nmgrati onshoul d
servethenational goal sof di spl aci ngt henati ve Aneri cans,

settlingthecontinent, constructi ngastrongeconony, andwen
necessary def endi ngt he honel and.

Thesewere 18thand 19t hcent ury i nper at i ves. Does our
netionstill requirei nmngrati onfor such“nati onbui | d ng’ aslies
ahead?

Nonat i oni sever finishedor final lybuilt, butif“nation
bui 1 di ng” i npl i esaneffort t oachi eveadesi redpopul ati onsi ze,
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therei sgoodreasontobe i evethet theU S ishu | t, evenoverbu I t,
inthat i t contal nsenoughor nor et hanenoughhunanbei ngst o
achievea | itsother goal s. TheNati onal Gonmssi ononPopul &
ti onG ot handt he Aner i canFut ur econcl udedi n1972t hat there
vasnonat i onal needf or further popul ati ongrovt h, andt hat we
shoul dwel coneandwor kt owar dast abi | i zat i onof our popul ati on
si ze. Seventeenyears| ater andw t hpopul ati onnoret han30
ml lionlarger, theS errad ubhasconcl udedt hat, i nviewof its
citizens' ecd ogy-destroyinglifestyl e theUS “i sthenast over-
popul at ednat i ononearth. ™’

9. “D VERS FI CATI QN

W THOUT A RATI ONALE

For t hosel edt oconcl udet het t het askof “nati onbui | di ng” no
| onger requi res popul ati onexpansi on, anal ternati verol ef or
i nma grati onhas gai ned prominence. Nationbui |l di ngi s now
of t endescri bedast het askof produci nganare”di verse” nati on,
astoethnic, raci d andnati ond orig rs.

“Dversity”isaf uzzyi deavhoserepeti ti onhasnat cl arified
i tsneani ng. Wiat ever t hear gunent sf or andagai nst di versity—
andt hedi scussi onaof it hasnat beenvi gor ous or w de-rangi ng—
itisnat clearthat theUS todayneedsnareofit, honever “nar e’
and“d versity” aredefi ned. Qursisal readyarenarkad ydi verse
soci ety, fornedout of naj or streansof i nmagrati onfromevery
part of thegl obe. V& have beentaught by recent eventsin

Lebanon, Quebec, | sradl , theSovi et Lhi onandel sewhere, asve |

asbydai | yexperi enceat hone, t het t herearesoci d cost st hat cone
w thethni candraci a di vi si ons. Thesecost s nust bebal anced
agai nst what ever gai nsarecl ai nedfor i rmgrati onpatterns
whi chrad cal | yal ter theethni cnixi npartsor a | of thenati on.
Andthegai nscl ai nedf or noredi versi tythroughi nmigrati onare
not a waysnati onal ones, uponi nspecti on, but areexpect edto
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accruepri nari | ytotheparti cul ar groupaski ngf or norepeopl eof
that sort, i ntheevi dent hopeof augnent edpol i ti cal andsoci al
i nfl uence
‘Dversity isafuzzyidea ... Qrsisad readya
renarkabl yd versesoci ety. . . . Vidhave beent aught
by recent event si nLebanon, Quebec, |srael, the
Swviet Lhion.. . that therearesoci a cost st hat cone
wthethmi cardraci d d versity.

Soneappear tobel i evethat theU S anditsnationa culture
I sperpetual | yonthebrinkof enervati onandst agnati on, and
cannat persi st wthout constant ervi chnent arrevita i zati onfram
abr oad. 8 Thi sseensanoddi deaf or anul ti-racia, nul ti-ethnic
soci ety of norethan250ml | i onpeopl e, especi al | ywhenitis
renentoer edt hat our princi pal economcconpetitor i sanAsi an
I slandsoci etywthlittlecutura or ethnicd versitybut quite
abundant vitd i tyandi nverti veness.

10. STILL THE WORLD S HAVEN?

Anat her i nheri tancef ront hepast i st hei deat hat al eadi ng,
i f not thechi ef, purposeof national i nmigrati onpolicyisin
scri bedi nt hef or mof an Ema Lazar us poenupont he S at ue of
FOR i R PSR PV 5 At et 4 885 ARGR 3 e
—toprovi deahavenfor thewor| d s*ti red, poor, hudd ednasses,
yearni ngtobreat hfree.”

Thi sl anguagei s of coursefoundnot i nanyi nmgration
stat ut eenact edbythelU S Gongresshbut ont hepedest d of ast at ue
i nNewYor kharbor. Indeed, it isnot cl ear wenit canbesai dto
havebeconeoneof t henation’ soffi ci a goal stoprovi deahaven
for thevorl d shudd ednasses. @ a | categoriesof i nmigrants,
our ref ugee progranespeci al | yseenstohaveitsrootsinthi s
vagueconmnt nent t of or el gner si neconomicor pol i tical di stress.
Thecat egory“ref ugees” vasfor thefirst ha f of the20t hcent ury
i Il-defined, andonl yi nfrequent | ynadeoperationa for groups
w shingtoi nmigrate, as EuropeanJewsweretol earnast he
Htlerianreg nebegant oi npl enent i tsH nal Sol uti on. Videna
definitionof refugeesfinal | yenergedafter Varl dVer I 1, it
def i nedt hepotenti a popul ati onnat i nternsof econonnc har d
ship(“poor . . . hudd ednasses”), ani npossi bl y I argepool of
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inmagrant s, but ast hose(uptoal i nit of 17, 500) wover ef | eei ng
conmuni st per secuti on. The Ref ugee Act of 1980 changedthi s

definitiontothoseof “speci a hunani tari anconcern” (wtha
prescribed“nornal fl ow of 50, 000ayear) out si det hecount ry of
their national i tyor resi denceandwhocoul dnot ret urn®because

of persecuti onor avel | - f oundedf ear of per secut i ononaccount of
race, religion, nationality, nenershi pi naparticul ar soci a
gop, orpditicd opnion”®

Experi ence has shownt hi sdefiniti ontobeat hi cket of
antoi gui ti es, andhowever onei nterpretsit, thenunersof such
per sonsw shi ngt oconetotheU S, evenbef oret het unul t uous
1980s, has al ways beensohugeastorequi repai nful policy
cha cestorestrict thefl ow Thereislittl egu dancefarthefuure
i nthat hi story, wi chi saseri esdf shi ftingexped entsthroughthe
@l dVer year s, becommngagener al shantl esi nt hevast gl obal
rear rangenent s of t he 1980s. Throught he 1950s, 1960s and
1970sit canbesai dthat U S refugeepd i cywasessenti a | yapart
of our forei gnpal i cy, andthedefini ti onof aref ugeeandt he
admni strationof their settl enent wer eassi gnedt ot he Depart -
nent of Sate. Inthesettingof theQl dVvdr wththeSovi et
Lhi on, theS at e Cepart nent andt he Vi t eHouse, of t enr espond-
i ngtointensepal itical pressurefromvocal enngregroups, used
ref ugeepol i cyt oentoar r ass conmuni st regi nes abr oadbytri um
phant | yadnntti ngthei r fl eel ngci ti zens, i nnuntver susual | ynoch
exceed ngthestatutorylimtsof 17, 500(1952-1980) andl ater a
“nornal fl ow of 50, 000(1980) annual | y. Therewasal sot hought
tobeabenefit toourinternational positionthat non-aligned
nat i onscou dobserveour nati onal generosity.

The nuniber of forei gnersvwhocoul dqual i fy as

potential US “refugees” i sesti nat edat bet veen
15to21mllion, andisraoi d ygrow ng.

Tunul t uous event s have changedal | thereal itiesof the
i nternational novenent of persons, exposi ngU S ref ugeepa i cy
asintd | ectud | ybarkrupt. Thi svasabundant | yevi dert duri ngthe
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“Mrriel Boatlift” of 1980whenQubandi ctator FH del Gastro
enpti edhi sj ai | sandunl eashedaf | codof ref ugeesuponH ori da,
initialyassistedbytheGrter Adnini strati oni nt heassunpti on
that i t vasw nni ngsonesort of i nternati ona vi ctory. Throught he
1980s, wt hvor | dpopul ati onsurgi ngpast fivebi | i ont onar dan
evertua estinated11toldhbillionpeop e thepatentia nunier
of thevor| d srefugeeshasnount edi rresi stiblyascivil wars,
repressi vereg nesandervi ronent a d sastersfil | edt heAnari -
cannewspaper sw thstori esof poor, huddl ed, andrepressed
NAasses.

Ar ef ugeeest abl i shnent of consi derabdl epd i tical i nfl uence
hastakenform- acoalitionof religious, ethnicandemgre
or gani zat i ons nour i shedby gover nnent f undi ngof r ef ugeeser -
vi ces, andpressi ngf or expandedr ef ugeeadnssi onsw t hnar al -
isticrhetoric. Gngressnenl earnedt hat ar dent support for
expansi ver ef ugeeadnnssi ons, especi a | yi nti neswhenacrisi s

over seaswas nuchi nthenews, createdpol itical capital wth

speci ficethni cor nati onal groupsandseenedt ocost nothi ngwth
thegenerd pudiic.

Ref ugees, fornerlyi nd vi dual peopl ewthspeci fichistories
of palitical orrelig ouspersecution, haveconenar eandnorein
thened aandpd i tical d scussi ontobet hei nhabi tantsof entire
soci eti es—Sout hM et namend Ganbodi ai nt hel at 1970s, Hai ti,
H Sal vador andN caraguai nt heear | y and m ddl e 1980s, and
Chi naandt he Sovi et Lhi on, vhi chent eredperi ods of i nt ernal
turnoi | at thedecade’ send. Thenuniber of forei gnerswhocoul d
becl assifi edaspotenti a refugeesat theendof t he1980swas
variousl yestinat edfroml5to21ml | i ons, nunter swhi chhave
surgedupwardas ml | i onsi nEast er n Eur ope andt he For ner
Sovi et Lhi onseekavayout . *° A theendof 1989, Fresi dent Bush
br oadenedt hedef i ni ti onof asyl umby ext endi ngit t ot hose
seeki ngt oescapestrict birth-contrad pal i ¢ essuchasnandat ory
aborti onandsterilization, openingthepossibilitythat every
(hi nesevonanof chi | d-beari ngagei sapotentia refugee. The
1990refornsfurther | oosenthecriteria, creati ng“tenporary
protectedstat us” for a i ensfromeati onsdet er nnnedt obei nthe
ori pof genera i zedvi d ence, eiaéMCnal ai seor ervi ronnent a



dssde.

Hainly, thereisnot nuchgui dancefor futurei nmgration
pol i cyintheactual recordof thi shistori candal ways|imted
refugeecormtnent. If US inmgrationpaicyistocotinueits
l'i mntedgoal sof provi di nga“haven” f or t hebur geoni ngpopul a

tionof theworl d spalitical | yoppressednasses, thel i mtsand
relativeprioritytobepl acedont heref ugee coomt nent have
never beennarei nneedof cl arification.

11. THE DI SARRAY OF CURRENT PCLI CY

Thebasi crational efor current US inmigrati onpol i cyvas
est all i shedi nthelXt hcentury, ati nefar di fferent fromour omn
—anerawent henati onfacedanunsett| edconti nent of bound-
| essresour ces, thetaskaof i ndustri al andur bandevel opnext stil
ahead. Thel awof 1965brought aradi cal redirectionof US
pa i cyandi nthefl owof i nmigrant s, estadl i shi ngshar pl y changed
pur poses at ati newhent he Aner i caneconony was unchal | enged
andnoonei nagi nedt hei nternati onal econonnctransf ornati on
I nt ovhi chwenownove. Aswebegi nour thirdcentury, i nvastly
a teredci rcunst ances, hi stari candi nheri t edpur posesdeser vean
honor aldl epl acei nt hehi st orybooks, but not nnnd essimtat i on.

Wt ha der goal spatent | yabosd ete, i tistinefor fundanenta
pol i cy reassessnent andreform It i sdoubl ytinefor policy
reassessnent whenit becones cl ear t hat t he process of goal
settingi ninmigrati onpal i cyhaspassedessentia | yintoprivate
hands, wthnati onal | abor - nar ket consi derati onshal di ngonl ya
mi nor pl ace. Deci si onsthat shoul d be made by nati onal
pol i cynakers, inthenational i nterest, havei ncreasi ngl y been
shiftedtothevaditionof inmgrants, theirUS rel ati vesand
sponsors, thei nmigrati onbar, andthecourts. Theur gency of
policyreform sre nforcedbythereal i zati ont hat t hefl ons of
I nmagrant sconti nuestonount. The19901 i bera i zati onof | egal
i nmngration, hi gher ref ugeenuntoers, andresurgent il 1 egal i nmn-
grati onareexpectedt orai seovera | i nfl onbyat hi rdby 1995,
exceedi ngt hepeakyearsof i nmigrationprior toVér| dver |. 1

12.  NEWI MM GRATI ON PQOLI CY GOALS
FOR TODAY' S WORLD
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Inthispdicyarea asindl ahers, our gu deshou dbet heone
statedinthetitleof thereport of t heSel ect Gonmnssi onon

I nmhgrat i onand Ref ugee Rl i cy (1981), U S Inmigrati onFol i cy
andtheNational I nterest. Vnay asanat i onw shtotakei nto
account thei ndi vi dual desi resof forei gners, secondedbytheir
Anericanre atives, tolivehererat her t hanvher et heywer eborn,
but suchdesi resshoul dnat serveast hepri nci pal gui detopd i cy.
@nsci ousl ydef i nednat i onal i nt erest sshoul ddet er nnnei nm-

grati onnuner sandt hepri nci pl es of sel ecti onanongt he nany
gyicats.

Thi spri naryconsi derati onvaswel | expressedby R esi dent
Lyndon Johnsonwheni nhi s 1964 & at e of t he Lhi onaddr ess he
adopt edt he nenor abl e phr asi ngof JohnF. Kennedy, and sug-
gest edt hat weshoul dbel ess concernedi nsettingi nmigration
pol i cyw t hwhat count ry aper soncones f rom andaski nst ead
vwhat thepotenti a i nmgrant candof or our country.

Begi nni ngt her e, vecansurel yagreet hat great careshoul dbe

takenthat i nmngrati onfirst donoharmint hephysi ci ans’ phrase.
I nmngrati onshoul dnat reducet heve faredf or inflictin uryupon
anypart of thenation. 1t shoul dnat i nj urethewe | -bei ngof the
donest i cl abor force, especi d | yt henast vul nerabl eel enent sof
I t, shoul dnot burdensoci al servi ces, shoul dnot beat cross-
pur posesw t hsoundnat i onal popul at i onoky ecti ves, nor exceed
theassi ml ati veor absorpti vecapeci tiesof Aeri cansoci ety, nor
dra navaythescarceintd | ect ud td entsaof ather, need er neti ors.
Mbst enphati cal |y, it shoul dnot di scrimnat e, i nt hewor ds of
M chael Teitel baum “openly, asdi dtheNati onal Qi ginsQuota
systent hat vasfinal | ye i nnat edbyt he1965ref orm and. . . nat
di scri mnat ecl andest i nel yw t hpr ef erenceschenescareful |y
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tai | oredtod scri mnat ei nf avor of oneor anat her group’ as under
thecurrent system®

I nmagr at i onshoul dnot causeharntothelU S,
shoul dnot adver sel yaffect thevel | - bei ngof t he
| abor force, shoul dnot bur denour soci al ser vi ces,

and shoul dnot be beyondour capaci tyt oabsor b

or assi ml at et hei nmgrart s.

I npl enent i ngt hat pol i cy —the process of sel ectingthe
i ndi vi dual sfor adm ssi on—shoul dnot renai nprinarilyin
privatehands. Giteriafor sel ecti onshoul dprinarilyreflect
consci ousl ychosenandperi odi cal | yrevi enednat i ondl needs, nat

faml yandki nshi prel ati ons.

G vent hesef undanent al princi pl es, what shoul dt henati on
vant from nmigrati on? Andwhat pot enti al negati vei npactsare
tobeavo dedast hesepasi ti vegoal sarepur sued?

13. | MM GRATI ON' S FI RST PURPCSE:
THE DEMOGRAPHI C FUTURE WE WANT

Thegreat est i nfl uenceexertedbyi nmgrationi s deno-
graphi c. Gontributi ngnowal nost hal f of thenati on’ sannual
popul at i oni ncrease, i nmgrat i onadds peopl et ot he Aneri can
| andnass, enl argi ngour current andf ut urepopul ati onsi ze,
ateringtheagestructure, rearrang ngraci a andet hni cnakeup.
Throught hesei npact sonnat i onal denogr aphy i nmagrati on
exertsavast i nfl uenceoneconony, politicsandculture. This
bei ngso, thefirst questi onweshoul daski swhet her exi sti ng
i nmagrationpolicynovesustoward, or anay from nati onal

denogr aphi cgoal s.

Hereweareat ani npasse. Thenat i onhas no denogr aphi ¢
goal sw t hvihi cht ogui det hi s enor nous denogr aphi ci nf | uence.
TwoU S presidents, LyndonJohnsonandR char dN xon, urged
anational popul ationpol i cyandthe1972Nati onal Gonmissi on
onPopul at i onandt he Aner i canFut ur e concl udedt hat 1 nvi ewof
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envi ronnent al , resour ceandspaceconst rai ntsthenat i onshoul d
“wel coneandpl anfor” astabl epopul ati onsi ze. ** Despite
coti nu ngQngressi ad i nterest i nthesu ect, suchagod i sstill
pend ng.

Thenat i onhas nodenographi cgoal s. ... A

present vehavead sgui sedpopul at i onpol i cy
call edi nmagrationpol i cybringi ngabout adeno-
graphi cfut uret hat nei t her t hevot ersnor Q-
gressconsci ousl ysel ect edandal nest certainly

voul dnot .

I'tisnot unprecedent edtofindthenation’ sgover nnent
w t hout any senseof di rectionininportant natters. Fonthe
beg nni ngaf t herepub i ¢t hegover nnent consci ousl yf or nul at ed
foegypdicy, Indanpdicy, tariffpdicy, wileaherareasof the
netiond |iferece vedfitfu or unfocussedattenti on. Ol yinthe

latel9thcenturywasthereagricul tural policy. Sienceand
technol ogypol i cyvai tedunti| Varl dVer 11, andenvi ronnent al
pol i cyvashbel ated yrai sedtovisibilityonyi n1969. Sonevoul d
saythat, tothi sday, therei snoenergypad i cywort hyof t henane.

Rop ati onsi zeseensani nportant natter tostill bel eft i nsinl ar
l'i nbo, but sol ongasthi sisthecasei nmigrati onpolicy, the
neti o' ssurrogat epopul ati onpa i ¢y, renai nswt hout gui danceas
townat thenational i nterest requires. Theresul t i sadi sgui sed
popul ati onpol i cycal | edi nmgrati onpolicy, bring ngabout a
denogr aphi cf ut uret hat nel t her t hevot er s nor Gngr ess con-
sci ousl ysel ect edandal nost certal nl ywoul dnot .

Hypocrisyinlargenatterssuchasthi s, t hegover nnent
enact i ngandnai ntai ni ngapol i cytoindefinitel yenl argethe
nati on' spopul at i onandf undanental | yal teritsethnicandraci d
mxwhi | eofficiallyrefusi ngtol egi sl atei nsuchareas, i sa
danger ous gover ni nghabi t i nadenocracy. Therearetwosol u-
tions. Thegover nnent shoul dencourageanati onal andi ntra-
gover nnent al debat e ondenogr aphi cgoal sandt hensel ect t hem
conforningi nmgrat i onpal i cyt ot hesel ar ger pur posesi nsof ar as
possi bl e. @, | acki ngt hest onachf or naki ngsuchdeci si ons
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explicitly, it shoul dget out of thebusi nessof surreptitiously
| egi sl ati ngonpopul at i onsi zeandet hni ¢/ raci a nakeup. | prefer
theforner, andwoul dof f er t he 1972 Gnmassi on’ s counsel t hat
t he gover nnent ai mat earlystabilizati onof nunbersast he
si npl est andnast def ensi bl edyj ectiveinthisd fficut area Ba
thel atter coursehasthenerit of honestyandi snot sodi fficutin
concept asmght bet hought .

I natineof nationa uncerta ntyabout novel pdicyd | enmas
ngresscoul dhol di migrati onharnhess, or, neutral i nthe
real mof denogr aphi ci npact s, ani nnocent byst ander tot he
nationd future. Ifinmgrati onverehel dtothel evel sof emgr a
tion, (forvhich, unffortunately, therearecurrentl ynoreliabl e
esti nat es), anddesi gnedt onat chemngrati onroughl ybot hasto
nuner sandast oageandgender, nat ura i ncreaseanddeat hrat es

woul dset nat i onal denogr aphi cdi rections.
14. AFTER OUR DEMOGRAPHI C FUTURE,
VWHAT OTHER GOALS FOR | MM GRA-
TI ON POLI CY?

Bveni f Averica spal i cynaker sweret oreachadeci si onon
thenation' sdesi redpopd ati onsi ze, andi nmngrati onpd i cyvere
al i gnedsoastoref| ect that enphasi s, i nportant chol ceswoul d

renai n. VWomo V& Vel cone?—thi stitl eof al andnark (1952)
studyof i nmigrati onpa i cyisstill therighnt question Vit sorts
of personsdoest henati onneed, wthi nt heannual nuniber vhi ch
I sconsi stent wthour popul at i onsi ze?

Wi | ethecurrent system shui | t aroundt heassunmt i ont hat
thenati on’ snanpover needsrankf ar behi ndt heri ght sconferred
by ki nshi p, thi shasnot beenour nai ntradi tion. Today' sdom-
nanceof thegoal of famlyreunification, fol | onedbyref ugee
admssi ons, i sanhi storical aberrati on. Anachl onger tradi tion
deri ves f romour endur i ng conmat nent t o econom ¢ devel op-
nent, | eadi ngustoseei nmgrati onasasourceof | abor --
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benef i ci al nanpower nost of theti ne, t houghi nt hevi ewof
donest i c| abor not al ways so. Thi swas our per spectiveon
i nmagrat i onandi t spurposest hroughout t heca oni a peri od, and
forthefirst centuryandahd f of neti onal devel gonent. Refl ecting
thiscentralityadf | abor concerns, i nmigrati onpa i cyasthe20th
cent ury beganvwas admni strat i vel y housedi nt he Depar t nent of
Labor.

Var| dver |1, end ngi ndeci si vevi ct ori esover Japanandour
chi ef BEuropeani ndustrial riva, Gernany, usheredi naperi odof
econonncexpansi on, af f| uence, andal nost ef fort| esswor | deco-
non ¢ donh nance. Econonn ¢ devel opnent seemingl y coul dt ake
caredf itsd f, andthenati on' sinterna energ esshiftedtovard

o herinportant god s, i ncl ud ngat tend ngt oegreg ausi nequi ti es
intheareadf civil rights. Inmgrati onpd i cyveryqui ckl ycane
tobeseenasprinaril yanareadf civil ri gt sconcernsandforei gn

policypatentid, itsadmnistrati on(after 1940) i nt hehands of
| awyer s, andt he Depart nent of Justi ce.

Toaay’ senphasi sonfam! yreuni fi cation, or

inmagrationtotheUS byright of ki nshi p, rat her

t hanbecauseof possessi onof neededskil | sre-

qui redintheUS labor force i sanhistorica

aberration. B/thel980s, 95percernt of | egal

i nmh gr ant s ver ebei ngadnit t edw t hout any

regardvhat soever for thei r i npact yponthel S

| abor nar ket .

neresul t vasthedranat i creductioni nt he nunier of
enteringi nmhgrant scover edby| abor certifi cati onproceduresto
guar dagai nst donest i cl abor di spl acenent. Ast he1980s canet o
acl ose, | abor certificati oncoveredonl yfivetosi x percent of
i ncomngl egal i mgrants. Andf ewof t henear|y 200, 000" non-
i nmhgrant” wor ker sgi vent enpor ary vi saseveryyear for peri ods
of uptosi xyearsarel abor certified. These, conbi nedw t ht he
over 600, 0001 egal i nmhgrant sadmttedi n1988, conti nedal so
w t ht heunknownnuniver of i || egal s, areadnttedw t hout regard
tol abor nar ket i npacts. Thi s unnoni t or ednass of ent eri ng
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wor ker shasahi ghl abor forceperti cipeti onrate, andexertsal arge
i nf | uenceonl abor suppl y, onwages andwor ki ngcondi ti ons of
Aneri canwor kers, andont hel abor nar ket .

Thuspal i cyi nt he 1970s and 1980s veer edshar pl y avay f r om
| abor f or ceconsi der at i ons, evenas Aneri ca’ s econonicdom-
nance begantosl i paway. Acrossthe decade of t he 1980s
international conpetitorspenetratedtheU S donesti cnarket -
pl aceonavast scal e, accel erati ngatransfornati onof our eco-
nonc prospects. | nthi snewconpetitivesettingthereisnuch
reasontorenenoer that i nmigrationpoli cywasfor centuries
I nt egrat edw t hour econonnc devel opnent aspi rati ons. I nterna
tional conpetiti onnowexposest he Aneri canecononytochal -
| engesnei t her fel t nor i nagi nedduri ngt heaf f | uent 1950s and
1960s when Japan and nost of Eur opewer e devast at edandr e-
bui | di ng. Econonnc devel opnent becones onceagai navital part
of the Aneri canagenda, bringi ngt hel abor f or cei npact s of

i nmhgrat i ononceagai nt ot hef or egr ound.
15. NATI ONAL LABOR NEEDS:

FI RST, ADEFI NI Tl ON

Wenwe speak of | abor consi derations, itisinportant to
clarifyternind ogy. Thosewhoci tet he“l abor forceneeds” of the

U S econony useat er mof restri ct ed neani ng—t he nanpower
requi renentsof U S enpl oyersast hey seet hemat any gi ven
nonent . Thesecanbeest i nat edw t hdecept i veease. Enpl oyers
knowt hei r needsf or wor ker s, andanyonecanbegi nl ear ni ngwhat
t hoseneeds arebyturni ngtot hecl assi fi edadsecti onsof the
newspaper, as Fonal d Reaganwas knowntodo. Eachjobisa
conbi nati onof thi ngs—afunction, thewageoffered, andthe
cond ti onsof work.

Labor f or cevacanci escal cul at edby enpl oyer sar eani npor -
tant conponent of thenati on' s nanpover requi renent s, but not
theequi val ent of them Therei sal arger nati onal i nterest vhi ch
shoul dt ake pr ecedence over enpl oyers’ needs, wher eandwhen
theyconflict. Southernpl antati onenpl oyer swer er eminded of
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t hi swhent heenpl oynent of Afri cansl aveswas prohi bi t ed.
Sone enpl oyer s hadasi m | ar experi encewhenit was nade
il1egal toenpl oychi | drenunder speci fi edages. Bl oyersare
entitledtostatetheir percei vedl abor f or ceneeds, ani nport ant
consi derationfor paicy. But other andoverrid ngpud i cpriori -
ti eshavebeenandw I | conti nuetobeasserted. | ndeternini ng
whet her t hel abor f or ceneeds of enpl oyer s shoul dbesuppl | edby
i nmngration, Aneri canl awnaker s havel ongrecogni zedt he
I nportant stakeof thenati on’ sdonesti cworkersinprotecti on
agal nst thei nportati onof cheapf orel gnl abor, wt hconsequent
deteri orati onof donesti cwagesandwor ki ngcondi ti ons.

Theset wo per spect i ves—ef enpl oyer s, of donest i ¢ wor k-

ers—arenct theonlyintereststobeconsi dered. Rredi ctadly,
enpl oyer sdesi recheapandt hus of t eni nmngr ant | abor ; donesti ¢

var ker stendt odesi retorestrict that supply. 1tisinportant thet
veunder standt het thenati ond interest i snot si npl yarri vedat by
acontinuouspal i tical tradeoff bet weent hoset woper spect i ves.
Thepubl i c—and, i nthel ongrun, capital andl abor al so—hasa
stakei nasnwoot hl yfuncti oni ngl abor nar ket , asyst em nwhi ch
donest i ¢l abor i snat chedw t hj dbsat wagerat esconsi stent wth
economceffi ci ency, grovt h, andhi ghst andardsaf | i vi ng.

U S donesti cviorkersusual | ydesi reprot ection

agai nst t hei nportat i onof chegpforei gnl abor . . .

. Acentral purposeaof i rmngrat i onpol i cy shoul d

bet hat i nmngrat i onshoul dsuppl enent, and not

under mne, t hedonest i cl abor nar ket .

Labor nust be nobi | ei nadynam c econony, but nobi lityis
not onl y geogr aphi cal . Aheal t hy| abor narket transl atesinto
peopl ei nnat i oni nanat her sense, asi ndi vi dual snakeeffartsto
securetrainingor re-tra ningtofit t henf or desi redandener gernt
opportuni ti esi ntheeconony. Forei gnl abor hasanhi storical ly
denonst r at edpover t odbst ruct thevorki ngsof thisvita institu
tion, thedonesticl abor narket. It isnorethanjust thejob
openi ngsf oundi nt he nor ni ngnewspaper s, but i nst eadaweb of
i nstituti onsconstant | ywerki ngt onat chl abor toj obs. Thel abor
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nar ket extendsfront heof fi cesandf act ori eswher e peopl evor k
totheeducationd i nstituti orswthi nwhi chtheyareari g nd | yand
subsequent | ytrai ned Thei ncenti vestoretra nandre ocate, d ong
wththeinstitutional channel sthroughwhi chdonesti cl abor
adapt st onewopport uni ti es, ared sruptedandshort - ci rcui t edby
naj or i nf usi onsof forel gnl abor.

Wenthenati on’ sl abor nar ket i sunder st oodi nt hi svay, we
seethat i nmigrati onpol i cyhasthepotenti al tosuppl enent t he
donest i ¢l abar narket wthwel | -targeted, short-term nf usi onsof
speci d i zedl abor, or, toseriousl yweakenit. Acentrd purposecf
i nmgr at i onshoul dbet osuppl enent wher enecessary, andnever
t ounder mne, t hewor ki ngsof t hedonesti cl abor narket . | nmn-
grati onpal i cyshoul dstri keanappr opri at ebal ancebet weent he
| egi ti nat edesi resof enpl oyer sfor ani nexpensi veandnobi | e
| abor suppl y, of vorkersfor pratecti onfronfore gnl abor conpe-
tition, and—arger event hant hesetwogroupi nt erest s—the
publ i ¢’ sinterest i nal abor nar ket whi chnoves Averi canwor k-
ers, bat hgeogr aphi cal | yandt hr oughacont i nuous upgr adi ngof
skills, intorad esi nanecononywhi chi sdynanncandi nt ernat i on-
dlyconpetitive

16. THE NEW ECONOM C SETTI NG

FOR | MM GRATI ON DECI SI ONS

I navor | deconony becomngi nt er nat i onal | zedat anaccel -
eratingpace, theUS isat acrossroads. Vécaneva vet ovarda
hi gher val ue- added mix of nanuf act uri ngandservi ces, wtha
| abor forceof constant | yadvanci ngski | | s, producti vi ty—and,

vagel evel s. Theat her pat hi stodrift t ovar dast r uct ur econposed
i ncreasi ngl yof | owt echnol ogy, | abor-i nt ensi veand| ow wage
i ndustries. Bvenour better-pa dvor ker sareassentl i ngt hecar s
and VRs whose desi gn and conponent s cone f romJapan. Vé
wereont hefirst pat ht hroughout our nat i onal devel opnent, at
| east until thel 970s; now wenay beveeri ngt ovar dt he second.

Ny fact orsw | gover nt heeconony sdirecti on. | nrmgra
tioni sonedf thosefactars, apotent one, andi t current!ypushes
ustovwardt hesecondpat h. Econonist Geor ge Borj as present s
fornndald eevi dencet hat i nrecent decades“theski | | conposi tion
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of theinmngrationfl onenteri ngthelhitedS ateshasdeteri o-
ratedsignficatly,” wthoneresu t bai nga“l ong-runreducti oni n
nati onal i ncone. "

Qur i nmh gr at i onf | ows nownake us poor er i nanot her way
not nenti onedby Borj as, i nthat t hey prevent t hel abor short ages
neededt odri vet hei ndustria struct urei nprogressi ved recti ons.
Al eadi ngi nternati onal econony, t heonewew shfor Aneri ca,
w | | beonewhosel abor nar ket , assi st edby publ i cpal i cy, con+
stant| ynavesi t sl abor f or cet ovar dhi gher val ue-addedacti viti es
requi ri nghi gher ski | I sandsubst anti a | aoor parti ¢i pat i oni nwnet
aretoooft enconsi deredonl ynanageri a deci si ons.

I nthenat ureadf thi ngs, | abor nar ket swor knar esl ow yt han
bot hcapi tal and| abor —and pol i cynakers—eftenlike. The
| abor nar ket sends si gnal stoworkersor potential workersin
decl i ni ngi ndust ri es, i nt hef or nof | over edvagesandl ayof fs; i t
of fersjdosat ri si ngpayi ngrovt hsect o s; went henar ket report s
| abor shortagesit rei nforcesfor i nvest orsandnanagerst he
i nperati veof producti vi ty-enhanci ngi nnovati on. I nanaj or
conpar at i ve st udy coveringtencountri es, Harvard s M chael
Rort er hesf oundt het suchshart agesareabeneficid deficit forcing
nanagenent t owar di nnovat i on.

@ course, | abor f orceandnanageri a adapt at i ont oshort ages
takestine. Duringtheinterl udebetweenstructura changeand
adapt at i on, wher e enpl oyer s per cel veal abor short age, nany
appeal for gover nnent hel p. Educati onandretrai ni ngi susef ul
gover nnent hel p; arrangi ngor condoni ngt hei nport at i on of
fare gnl aoor, thequ cker fix, isnat.

17. “LABOR SHORTAGE" —AN
OPPORTUNI TY FOR FOREI GNERS, OR
FOR AMERI CANS, ESPECI ALLY M NORI -

Tl ES?

That i sour situationastheAneri canecononyentersthe
1990s. Thenarket for | abor isinrapidtransition, offering
goportuni ti est hat forgeaheaddf theski |1 sof thel aoor farce. “The
vor | dof vor ki schangi ngri ght under our feet,” i nLabor Secretary
WI |1 amBrock’ sphrase, changi ngf ast er t hant heski | | sof wor k-
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ers, i ntensi fyi ngt hennsnat chof | abor f or ceandwor k oppor t uni -
ti es. ¥ Technd ogy shri nksdi st ancesandneshesnat i onal econo-
nnes, evenaspad i ti cal changegpensforner| ycl asedsoci eti esand
creat es newnar ket s overni ght. Thesenewnar ket sdi ct at et he
expandi ngi ndust ri esof thefut ure, andw t hnanuf act uri ngan
i nportant, but nol onger anet j ob-produci ngsect or, t henewj abs
areinservi ces. Thebest of t hesearei noccupat i onsrequi ri nga
hichlevd of skill s--ahi litiesthat arenartd , soci d, |ingui sti cad
conmuni cati ve. S ncet heeconony’ s needs changef ast er t han
thenat chi ngski | | sof thel abor force, therearel abor short ages.

Herethei nmigrati oncardi spl ayed. Bnpl oyers(andothers
wthpolitical agendas) wel conei nmgrati onasaqui ckfixfor a
synpt ont heyw ongl y def i neast he probl em - | abor short ages.
But al abor short ageshoul dnat beseensi npl yasapr obl ent obe
saol vedi nanywaypossi bl e. It isinsteadanopportunityforthe
donesti cl abor narket towork. Véwant | abor t o adapt —by
chang ngitsskills, itspl aceof work, or both. Vévart capital to
adapt —by changi ngi t sproduct i onprocesses, itsproduct | i nes.
Thus af ree econony uses | abor shortagestoi npel workersto
retrai nandrel ocat e, enpl oyerstoshareretrai ni ngeffortsand
redesi gnproduct i onprocessest oi ncreaseproducti vity. Rudlic
pal i cycanassi st i nthi supgrad ngof | abor forcecapaci ties, wth
rel ocati ona | onancesandretrai ni ngassi stance, but thepri nary
not i vat i onnust bet hel ureadf i nprovedwages andcondi ti ons. A
dynamc| abor nar ket i sunsettling. Enpl oyersdonat | i kel abor
short ages, andwor kersdonot | i kedecl i ni ngi ndustries. But
adj ust nent i sthesystemsgoal , wthrisingproductivityand
neti od strenghtheresu t.

Large-scal ei nmigrati onaf fore gnl abor, sinceit nowbri ngs
toAnericachi efl ypeopl ewthl onskil I sintheagricul tura and
servi ceecononnes, di stortsi nvest nent deci sionsaswel | asim
pedi ngt hosel abor nar ket adj ust nent st hat woul dbef or cedupon
bot h nanagenent and | abor i nt he absence of i rmigrati on.
I nmgrat i onnay, i nspeci fi ccasesandspari ngly, suppl yshort -
ternski | | edl abor vineret herearebat tl enecks, but it i sadd cti ve,
andi npai rsthevital | abor nar ket nechani snswhi chcansuppl y
al | theeconony’ sl abor needsi f al | onedt owvor k.
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Thenaj or purposecf thenati on' sinmigrati onpolicyinthis

eradf internati ona conpetitionandtherestructuringof theUS
econony shoul dt her ef or ebet ohel pachi eve, andcertainlynat to
prevent, thegoal of agl obal | ystrongeconony. Védonot have
achoi cewhet her i nmngrat i onpoal i cy shoul dserveasavital part
of ourinternati onal econoncstrategy. It aready/ Sapart of t hat
strategy, bringi ngus! ow ski | | edresi dent sandi nposi ngeco-
nomc, not tonenti onenvi ronnental , costs. Thequestioni s
whet her i nmgrat i onw | | conti nuet obeanunhel pf ul e enent of
our i nternational econoncst rat egy becausewedesi gni t al nost
excl usi vel yt oachi eveot her ends—fam | yreuni fi cati onand
ref ugeeadm ssi ons—er whet her it wl | bedesi gnedt obeausef ul
part of that strategy. Theal ternative, toredesi gni nmngrati on
pal i cytobeausef u part of thet strategy, requ resarestorati ondf
| abor nar ket concernstofirst i nfl uence. 8

18. | MM GRATI ON POLI CY GOALS:
PCLI TI CAL EXPEDI ENCY OR STRATEG C
CHOI CE?

The1990revi si onof i nmagrati onl anarkslittl echangei n
ei t her t he process or subst ance of t heway we Aneri cans nake
inmigrationlaw Aterrhetorica sa utestoecononcskills, 90
per cent of adm ssi onsrenai ndeci ded by ki nshi por non-eco-
nomcfact ors, t her ef ugee syst enmbecang an even nor e por ous
sievewthl essl ogi ¢, andt heexpansi onof al readyl argetot al
nuntoer svas| egi sl at edw t hout anystrateg cintentionsat a | and
i nignoranceof itsnul tipl eeffects. Apparent|ynovednoreby
theneedt oaf fi rm hebeneva ent cont oursof our nationdl i dertity
andbyt hedesi renat t oof f endany et hni cl obby, pal i cynaker ssee
inmagrationl aw naki ngasaset of political transacti onsof a
uni quel ycost | essvari ety. Went heyt hi nkbeyondi nmedi at et o
ultinateendsat al |, theyfal | backonol der assunpti onst hat
i nmagration spurposesi nthi schangi ngvor | dshoul dstil | beto
adnt rel ati vesof recent arriva sor toshel ter soneof thevar | d s
peopl ef rompovertyor har shgover nnent s.

But ot her goal sareal sobei ngreal i zed- - t he denogr aphi ¢
transfornati onof thelhi tedS at esi nwayst hevot er s have not
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aut hori zed, andthed terati onaf theverystruct ureof our econony
t hrought hedi st orti onof t hef uncti oni ngof t hedonest i cl abor
nar ket andt hesuppl yi ngof chi ef |yl ow ski | | edl abor. Wenthi s
i sreal i zed, a ongw t ht hehi ghervi ronnent al cost swhi chf uture
gererationswl | payfor our fai | uret oassoci at ei nmgrati onwth
abur geoni ngpopul ati on, wew | | beintel | ectual | ypreparedto
conpl enent t he1986deci si ont obeg ncurbi ngi | 1 egal entrywth
areformof i rmgrationl awandadmni strati onbased upon
current rea itiesandstrateg ci ntenti onsrat her thanthevd | -
neani ngi npul sesof arad cal | ydi fferent past.
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