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CHAPTER 1 Remit, Programme of Work and Background

Remit, Programme of Work
and Background

Remit and Programme of Work

The Nationality, Immigration and Asylum Act 2002 requires United Kingdom
residents seeking British citizenship to be tested to show “a sufficient knowledge of
English, Welsh or Scottish Gaelic”, to have “a sufficient knowledge about life in the
United Kingdom” and to take a citizenship oath and a pledge at a civic ceremony.
The Government stated its intention in the White Paper Secure Borders, Safe Haven
to raise the status of becoming a British citizen and to offer more help to that end.
So an independent group was appointed with the remit “To advise the Home
Secretary on the method, conduct and implementation of a “Life in the United
Kingdom™ naturalisation test”, which implied defining what should be meant by
“sufficient” in both the cases of ability in language and knowledge of society and
civic institutions.

We saw our work as falling within five broader policy aims of government:
= A wider citizenship agenda

Enhancing the significance of British citizenship

Encouraging community cohesion

Valuing diversity

Creating a greater sense of mutual respect, support and belonging

Our recommendations are concerned with the three main effects of the
new legislation.

= Applicants will have to supply certification, from approved professional sources,
of proficiency in language and also in understanding of society and civic
institutions in the United Kingdom

= This requirement will also apply to spouses of British citizens

= The process will culminate in a civic ceremony

These requirements imply new and adequately resourced educational entitlements
and additional help through and for the voluntary sector. The first of these also

implies opportunities and responsibilities for employers. But they also imply
responsibilities on the part of those seeking citizenship. Plainly, citizenship is more
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esteemed and valued when it is earned, not given. In all our deliberations we have
stressed the mutual responsibility and civic duty of both the new and the old to learn
about each other’s ways.

The language requirement has been part of nationality law for many years, but the
requirement was undefined and in application varied, often perfunctory and
sometimes uselessly minimal. The government has decided that this is quite unsuited
to the changing needs of both employment and integration. The only real stipulations
were for five years more or less continuous residence (three for the spouses of British
citizens) and for “good behaviour”, which mainly meant in practice no serious
criminal record. The law still retains the Home Secretary’s discretion to refuse
applications, for instance in the interests of national security; but reasons must be
given. The new Act also preserves those provisions of the British Nationality Act 1981
which allow exemptions from the language (and now knowledge of life in the United
Kingdom) requirements, on the grounds of age or physical or mental condition. The
five-year residence and the good behaviour rules are unaltered.

So to fulfil the official remit the following programme of work was agreed:

= To produce proposals for the methods of assessment to be used in the course
and the test.

= To supervise the production of a version of the above as a multi-lingual handbook
to be distributed to all immigrants and refugees.

= To arrange for the gathering in, evaluation and dissemination of examples of
good practice in advisory material and practices already to be found among local
authorities, voluntary services and community bodies etc.

= To consider the practicality of a national voluntary scheme for local mentors to
help immigrants into networking opportunities for employment, for learning
additional skills and for making contacts in the receiving community.

= To advise on ways of encouraging those with Indefinite Leave to Remain but not
seeking citizenship to avail themselves of the proposed facilities.

= To advise on the form of the citizenship ceremony.
= To advise on how to monitor and report on the implementation of the

arrangements relating to the test in its early years.

We published an interim report for consultation on 31 January 2003. We report in
Appendix E on that consultation process and the changes it led us to make in
this final report.
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When throughout we refer to the teaching of English or in English we are aware, of
course, that analogous arrangements are to be made by the relevant authorities in
Scotland and Wales if candidates for naturalisation wish to be assessed and tested in
Welsh or Scottish Gaelic. And we draw attention to the fact that educational and
administrative responsibilities and arrangements for implementation of our proposals
vary in Scotland, Wales, Northern Ireland, the Channel Islands and the Isle of Man.

Background

1.8

1.9

The White Paper Secure Borders, Safe Haven which preceded the new legislation set
out clearly that the British economy has both specific professional skill shortages and
also a long-term need of semi-skilled and unskilled labour. For we have an ageing
population and a declining birth-rate. This decline in the working population has
already thrown up the major problem of funding adequate pensions because of a
declining work force in taxable employment and also an increase in life expectancy
among the retired. However the majority of work permits, among the most common
paths to immigration, are only granted to employers by the Home Office when
resident workers, whether skilled or unskilled, are not to be found.

Considerable economic benefits follow from helping migrants to come into
employment and helping those in employment to increase their skills and therefore
income. Home Office research suggests that English language skills are associated
with an increase of around 20 per cent in the likelihood of employment and also a
greater potential for earnings for those already in work. This suggests that English
language training may contribute directly to the growth of the United Kingdom
economy through increasing the size of the workforce, as well as through savings to
the exchequer in removing dependence on state aid and reducing tax credits. And —
do we need to say? — that being employed restores dignity to the individual, just as
unemployment and low pay are associated with a range of social problems hindering
integration. At the current time there are no hard figures and precise empirical data
on which to calculate precisely the potential savings to the exchequer and the
taxpayer that would follow the general ESOL (English for Speakers of Other
Languages) provision we will propose in this report. Any calculations will necessarily
have to be based on assumptions and will include a number of caveats. However,
using mid-range estimates of employment rates and earnings (say £12,500 p.a.),
ESOL provision could provide a total benefit of nearly £50,000 to a migrant over a
15 year period, based on both the increased probability of being in work and
increased wages for those in work. Assuming 24 per cent tax rates, such a migrant
would then contribute somewhat over £10,000 in extra direct tax receipts during that
period, easily covering the original investment in educational provision; this estimate
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excludes receipts from indirect taxation resulting from the migrant’s improved earning
power and savings in social security benefits.

In considering immigration there is much confusion in the minds of many people
both about categories and numbers: in ordinary speech the terms “asylum seeker”,
“refugee” and “immigrant” are used virtually synonymously. But in law and
administrative practice “refugee” is a successful asylum seeker with some special
rights and provision. Debate in the media and the activities of voluntary groups and
charities have tended to concentrate on asylum seekers and refugees far more than
on the larger number of immigrants who come through migration routes such as
with a work permit or as a spouse, whether old or new. Their needs for language
and orientation can often be as great. The very word “immigrant” can be confusing.
Many who were born abroad and have now been British citizens of longstanding,
perhaps well established in business, public service and the professions, still see
themselves, and are seen by others, as “immigrants”. In contrast, others drop this
usage in their pride or willing acceptance of being British citizens and use the word
to refer only to relatively recent arrivals, often regarding it as invidious if applied to
themselves. So we will use the word with care and strive to make clear whether we
refer to new arrivals or those already settled. Our remit, we repeat, is to consider
those with a legal avenue to settlement and hence citizenship.

There is considerable public confusion about both numbers and categories. This is
reflected on “both sides” and has led, at times, to unhappily and unrealistically
polarised debates. Statistics are true but not simple. Let us try to clarify. The latest
available official Home Office statistics show that overall 116,000 people were
granted settlement in 2002 (see Appendix A) and that there were over 120,000
grants of British citizenship, from both relatively recent and long-standing residents.
The latter figure is almost four times the number of grants in 1997, and is likely to at
least remain at this level into the near future. Below are figures relating to the three
main flows of migrants:

(i) In 2002 there were 86,000 asylum seekers (excluding dependants). Of these an
estimated 19 per cent or 16,000 were granted refugee status (including appeals
allowed).

(i) In 2002, 85,500 work permit holders were admitted to the United Kingdom for
limited periods and a further 34,000 persons as their dependants. A further
20,000 former limited period work permit holders and their dependants were
granted settlement.
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(iii) In the same period, 53,000 spouses, children and other dependant relatives of
British citizens or persons previously settled in the United Kingdom were granted
settlement. (All these figures exclude nationals of the European Economic Area,
few of whom apply for citizenship).

But how many and what proportion of those eligible to apply for citizenship actually
do so? Home Office statistics only show numbers of those who apply and who are
granted citizenship. However, the Home Office made an analysis for us based on the
United Kingdom Labour Force Survey. This indicated that of the 4.7 million foreign-
born residents, around 56 per cent of those who had been living in the United
Kingdom for at least 6 years (the earliest at which the majority of immigrants are
granted citizenship) were British citizens (Appendix A). The take-up rate varied a great
deal by region of birth and it increased appreciably with the length of time they had
lived here. People born in developed countries such as Australia, New Zealand, North
America and the EU states are less likely to become British citizens (averaging around
40%) than those born in developing countries (Africa, the Indian sub-continent, Asia
and the Middle East totalling over 65%). People were also more likely to take up
citizenship after living in the United Kingdom for more than 11 years. Only 28 per
cent of foreign-born people who had been in the United Kingdom for between 6 and
10 years were British, compared with 51 per cent between 11 and 20 years, and 64
per cent of those who had been in the United Kingdom for over 20 years. These
results suggest that there is much that could be done to encourage people to apply
for British citizenship at an earlier stage, and that publicity and positive incentives
could be targeted towards specific nationality groups.
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Our Aims and Assumptions

Becoming a citizen of the United Kingdom of Great Britain and Northern Ireland
should be no ordinary matter: it is a significant life event. We hope to make this
as true in an appropriate manner for those already long settled as well as for the
smaller number of new arrivals. Many of the former are well established in the
professions, business and public service, and so admirable role-models for new
arrivals. So we saw our task as helping to raise the status and significance of
becoming a British citizen for both old and new arrivals and to suggest what
practical help in the interests of us all was needed both from government,
employers and voluntary bodies.

The Home Secretary the Rt. Hon. David Blunkett, MP,

9 September 2002

Becoming a British citizen is a significant life event. The Government intends
to make gaining British citizenship meaningful and celebratory rather than
simply a bureaucratic process. New citizenship ceremonies will help people
mark this important event. We want British citizenship to embrace positively
the diversity of background, culture and faiths that living in modern Britain
involves. The Government is also concerned that those who become British
citizens should play an active role, both economic and political, in our society,
and have a sense of belonging to a wider community. | have asked this new
advisory group, which brings together independent experts in citizenship,
integration and education from England, Scotland and Wales, to consider
how best to achieve the Government’s plans to promote language skills

and practical knowledge about the United Kingdom for those seeking to
become British citizens.

The more we all know about each other, both new and settled inhabitants taking
pride in our country, the less likely are serious problems to arise and the more we can
help each other. The new requirements are to be seen not as a new hurdle but as a
much needed entitlement. The research conducted on our behalf (see Appendix C)
shows that learning or improving English is a very high priority among all groups.
Newcomers especially need more help than is always regularly or consistently
extended in time to be most effective, whether in relation to language learning,
employment or integration generally. The needs of those already settled may not
generally be as great, even if often less recognised. However, they contain some
categories whose immediate needs may be every bit as great as those of new
arrivals. For instance, there are dependants who may be potentially housebound
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because of lack of English or limited awareness of cultural differences, and also there
are those who are employed in a non-English-speaking environment.

Much of the information and help essential to those seeking naturalisation is also
needed by all new arrivals. So we proposed very early in our deliberations that a
“Living in the United Kingdom” handbook should be prepared under our supervision
and be given free to all new arrivals at points of entry or at posts abroad who have a
reasonable prospect of settlement, as well as to any already settled but now seeking
naturalisation.” Many other people, especially those involved in community and
voluntary association activities, would find this booklet useful, so it should be
generally available for purchase. The question of naturalisation requirements cannot
be separated from the general aims of public policy to increase participative
citizenship and community development, as shown in the recent establishment of
Citizenship as a National Curriculum subject in the English schools, as part of the
curriculum in Wales and in Northern Ireland and as a new cross-curricular initiative in
Scotland’s non-statutory curriculum. And new or expanded initiatives (such as the
Neighbourhood Renewal Unit in the Office of the Deputy Prime Minister and the
Active Community Unit in the Home Office) are underway in all parts of the United
Kingdom to increase adult participation and citizenship skills. The two senses of
“citizenship”, as nationality as defined by law and as participation in public life,
should support each other. In what has long been a multicultural society, new
citizens should be equipped to be active citizens.

Historically this country has had a good and tolerant record compared to many
others in extending civil and social rights to incomers of diverse kinds, both those
coming to a free country to better themselves and refugees fleeing oppression. In
the latter years of the last century immigration became ever more strictly controlled
under successive governments of both main parties. But neither incomers on work
permits nor refugees or others have been under any pressure to become citizens.
Some may feel that all they lack is a British passport (in some cases any passport at
all). But British passports are not given lightly as if flags of convenience — for on the
residence requirement alone, five years actual residence is required without
committing any serious offence. Quite apart from any emotional attachment, a
British passport is important for travelling safely and returning home (for by then
Britain is home) without uncertainty. The research we commissioned on reasons for
taking up citizenship or not (see Appendix C) reported a pride in its possession as
well as a belief that it gives special protection. Many called it a “VIP passport”. Some

1 This handbook, Living in the United Kingdom, has already been commissioned by the Home Office
and is in preparation by the Citizenship Foundation on guidelines drawn up by ourselves. The Home
Office have also commissioned from the National Refugee Integration Forum a short “Welcome to
Britain” for the specific needs of refugees. Both will appear in the next few months.
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of those long settled in this country, however, do not apply for citizenship because
the laws of their country of origin forbid dual nationality, causing complications or
even danger on family visits. Some refugees hope to be able one day to return to
their country of origin. Others see no particular reason to apply or just keep on
putting off a decision in often desperately busy lives. Sometimes there is a failure of
communication and ignorance about requirements.

We believe, however, that those permanently resident in this country, enjoying the
rights of citizens and the protection of the laws, have a civic obligation not merely
to act as citizens as should we all, but also that they should apply to become
naturalised citizens, unless there are good reasons to the contrary. Under our
proposals, following the 2002 Act, this process would involve both some learning
relevant to the everyday problems of settling in and practical information about
United Kingdom society and civic structures — essential preparations for active
participation. There can be no compulsion, but those eligible should be encouraged
and supported to take up British citizenship.

Who are we British? For a long time the United Kingdom has been a multinational
state composed of England, Northern Ireland, Scotland and Wales, and also a
multicultural society. What do we mean by a multicultural society? We see a
multicultural society as one made up of a diverse range of cultures and identities,
and one that emphasises the need for a continuous process of mutual engagement
and learning about each other with respect, understanding and tolerance — whether
in social, cultural, educational, professional, political or legal spheres. Such societies,
under a framework of common civic values and common legal and political
institutions, not only understand and tolerate diversities of identity but should also
respect and take pride in them — Australia, Canada, India, South Africa and the
United States of America are also examples of multicultural societies. We do not
imply that identities are ever fixed; in fact identities are often more fluid than many
people suppose. Many people in the United Kingdom describe themselves as having
shared identities, for example, British and Scottish, British and English, British and
Indian, British and Bangladeshi, British and African-Caribbean, and there are many
other colloquial examples. It should also be recognised that strongly held ethnic and
religious identities can remain alongside a British identity but often change or
modulate over time, reacting both to external economic and social changes as well
as to internal modifications of philosophy and belief. What most English think of as
Englishness, for example, is today not the same as a hundred years ago, or even fifty
years ago; yet there are deep and valued continuities. All communities can maintain
their historical identities without constraining their individual members.
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To be British seems to us to mean that we respect the laws, the elected
parliamentary and democratic political structures, traditional values of mutual
tolerance, respect for equal rights and mutual concern; and that we give our
allegiance to the state (as commonly symbolised in the Crown) in return for its
protection. To be British is to respect those over-arching specific institutions, values,
beliefs and traditions that bind us all, the different nations and cultures, together in
peace and in a legal order. For we are all subject to the laws of the land including
Human Rights and Equal Rights legislation, and so our diversities of practice must
adhere to these legal frameworks. In all countries at all times the immigrant has
sought the protection of the laws in return for giving allegiance to the state.

To accommodate the new and the old we all need to live up to the best and
generally accepted elements in the political traditions and values of the United
Kingdom and to the democratic practices of free citizenship. We neither need to
define “Britishness” too precisely, nor to redefine.

Denham Report?

It is also essential to establish a greater sense of citizenship based on common
principles that are shared by all sections of the community. This concept of
citizenship would also place a higher value on cultural differences.

So to be British does not mean assimilation into a common culture so that original
identities are lost. Assimilation to such a degree has not, after all, happened for most
people in Wales and Scotland, nor historically for Irish and Jewish immigrant
communities, nor for smaller communities such as the Poles who once fled from
persecution. There is no reason why loss of a distinctive identity within a wider
British identity should occur to immigrants from the new Commonwealth or from
elsewhere. This is applicable both to the relationships between individuals and
between communities, who may all in different ways have made positive
contributions to our present way of life. There is wisdom in the old saying “variety is
the spice of life”. But such variety does not mean “communities operating on the
basis of a series of parallel lives”.? Parallel lives like parallel lines only meet at infinity.
This is as true for the receiving community as for both new and old arrivals.

Use of the English language itself is possibly the most important means of diverse
communities participating in a common culture with key values in common. There is
also the fact that people need some level of English for the crucial matter of basic

2 Building Cohesive Communities: A Report of the Ministerial Group on Public Order and Community
Cohesion, 2001
3 Report of the Community Cohesion Review Team Chaired by Ted Cantle, 2001
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employment as well as for everyday life. Immigrants may choose to work other than
in an English-speaking situation, but they should not feel trapped in it by reason of
not having English. But even so, large areas of Wales and some parts of Scotland
furnish clear examples that bilingual cultures are not inherent threats to the unity of
the state and to the integration of diverse communities, old and new. Speaking
mainly one language in the home and mainly another at work has not threatened
the integration of either state or society. But if some in the home cannot speak any
English, that is plainly to their great disadvantage, unless very old or infirm and being
cared for.

Roy Jenkins as Home Secretary in a speech of
29 May 1966

[Integration does not mean] the loss by immigrants of their own national
characteristics and culture. | do not think we need in this country a “melting
pot” ... It would deprive us of most of the positive benefits of immigration
that | believe to be very great indeed. | define integration, therefore, not as a
flattening process of assimilation, but as an equal opportunity, accompanied
by cultural diversity in an atmosphere of mutual tolerance.

“Integration” is a word used by many but often understood very differently. When
we use it we mean neither assimilation nor a society composed of, as it were,
separate enclaves, whether voluntary or involuntary. Integration means not simply
mutual respect and tolerance between different groups but continual interaction,
engagement and civic participation, whether in social, cultural, educational,
professional, political or legal spheres. The basis of good citizenship is how we
behave towards each other collectively and that is what binds us together, rather
than assertions of national, ethnic or religious priorities or particular interpretations
of history.
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A Practical Programme of Studies

We welcome the Home Secretary’s stress on “practical knowledge” for those seeking
naturalisation. Those eligible to apply for British citizenship, having been granted
Indefinite Leave to Remain (commonly known as “ILR"), will have been here for
many years already and may have less need of this practical knowledge, but many
may greatly benefit themselves, their neighbours and their employers by improving
their language skills. For the far smaller numbers, however, of new arrivals each year
that have a reasonable expectation of settling in Britain such practical needs are
immediate and crucial. First impressions can motivate permanently or they can sour
lastingly. New arrivals need help, as soon as administratively and humanly possible,
with both practical knowledge towards settling in and also, in many cases, with
access to language classes. And for both old and new arrivals becoming naturalised
should not be seen as the end of a process but rather as a good beginning. If new
citizens feel that such guidance is useful, many will want to go on using adult
learning facilities of all kinds to increase their vocational skills (as many of us could
benefit from doing) as well as to gain a deeper knowledge of our country’s history,
traditions and collective memories — quite apart from that richer sense of national
identity which comes from living in a country over the years and mixing with its
settled inhabitants and other new citizens of different backgrounds.

Different categories of people with different attainments and different language
skills seek naturalisation. One size will not fit all. So WIEE RECONNEND a
comprehensive but flexible Programme of Studies that will lead not only to formal,
legal citizenship but also focus at every level on what people need to settle in and
begin to be equipped to be citizens in the full sense as is now being taught and
learnt in our schools: active citizenship, interacting supportively and effectively,
critically if needs be, but acting responsibly towards each other, other communities
and public authorities. This programme emerged from prior discussions and many
consultations with relevant organisations and individuals.

A few commentators on our Interim Report (published on 31 January this year
specifically for consultation and reaction) suggested that the required test should

be in British history to create a sense of Britishness. Some opening of a door to
understanding the presuppositions and common allusions among the four historic
nations of these islands is indeed needed. An understanding of the basic history of
the United Kingdom can strengthen commitment to common values, as true for the
old inhabitants as well as the new. History only becomes meaningful, however, from
the sense of obligation, of duties as well as rights, which should be the consequence
of the pride and security of becoming a citizen. Only experience of living in a country
will make a new history relevant to most adults. So it should not be an imposed and
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heavy precondition: a memorised history curriculum by itself gives little
understanding of the real traditions and nature of a country. For ordinary adults
understanding a history can only become part of consciousness from a mixture of
experience and knowledge through time. The overriding priority in a Programme of
Studies aimed at integration must be for new arrivals to learn sources of practical
help and information relevant to active citizenship. However, we propose that the
“Living in the United Kingdom” handbook (see section 4) will have an introduction
on “The Making of the United Kingdom"; and some historical context appears in our
final version of the Programme of Studies set out below.

Therefore we begin by proposing a Programme of Studies for a unified “language-
with-civic-content” teaching and learning. We recommend the topics in this
guidance document both for the use of specialist teachers of ESOL and for those
with good enough English already. The latter may proceed to the “society and civic
structures” requirement by home study or distance learning with the guidance of an
approved tutor, or by attending approved local classes (in each case working towards
a short written test). We think the Programme will provide a framework clear
enough for assessment and yet flexible enough (as our advice will make clear) for
teaching different groups of different abilities in different circumstances in different
parts of the United Kingdom.

WE RECONMMEND that the following six broad categories should be taught and
learnt in whatever order and depth is appropriate to a particular class. Those new
applicants who have been already settled for some years are unlikely to have much
need of any of the basic information or in many cases of further language learning.
The categories set down below would be in a descending order of difficulty and
relevance for such applicants and therefore most emphasis should be on (i) and (ii)
below with little emphasis needed on (v) and (vi). But for those with insufficient
English the practical information in (v) and (vi) may well be the starting point and it
would be enough for them to understand the literal meaning of the terms in (i) and
(ii) without being able to evaluate their relative importance or use them discursively.

(i) British National Institutions in recent historical context

The rise of parliamentary democracy and the present electoral systems. The role

of the monarch, the prime minister, parliament and the cabinet. Role of elected
representatives, pressure groups and voluntary bodies. The role of the parties

and their history since 1945. The origins, powers and roles of the devolved
administrations of Scotland, Wales and Northern Ireland. The idea of an impartial
and non-political civil service. Britain in Europe, the Commonwealth and the United
Nations. Concepts of British political life including adherence to human rights, the
values of toleration, fair play, freedom of speech and of the press, and open
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government. British citizenship as both a legal status and as the practices of
democratic and active citizens. Opportunities for participation in community
engagement and volunteering.

(ii) Britain as a multicultural society

The making of the United Kingdom and the historic four nations. Names, numbers,
trends and changes in the historic nations, the old and new ethnic and religious
communities and their different cultures. Changing patterns of internal and external
migration in recent history and the economic and political causes at home and
abroad. The main differences in national, regional and community customs and
social attitudes. The changing role and status of women both in custom and law.
Policies and issues in community relations. Changing patterns of youth culture

(iii) Knowing the law

What the police can and cannot do. The rights and duties of a citizen. The protection
of the law and basic obligations under the law. The anti-discrimination laws and
rights. The Race Relations (Amendment) Act and Human Rights legislation. Sex
discrimination, disability laws and child protection etc. Marriage and family law.
Reporting crimes and assaults. Consumer protection and trading standards.
Magistrates’ courts and the Crown courts. How to get legal advice and aid.

(iv) Employment

Understanding how to get a job. The National Insurance system. The job seekers’
allowance. Rights and responsibilities under employment law. Minimum wage and
hours of work. Behaviour at work. Education and training. Role of trade unions.
Employment laws relating to children. Access to small business opportunities.

(v) Sources of help and information

Citizens’ Advice Centres and local voluntary and community bodies. The local council
and councillors. Public libraries as sources of information. Access to health care.

The tax system and sources of financial advice. The Police as a source of help and
protection. Use of telephone and help-lines. National, local and community
newspapers. TV and radio programmes.

(vi) Everyday needs

Types of housing. Use of the Health Service: the GP and the hospital. Getting on the
gas, electricity and water. Ways of paying bills. Caution in signing things. Facilities of
banks and post offices. Insurance. Need for licenses for motor vehicles, TV etc. Types
of schools, including “supplementary schools”. Getting children into school. Local
educational opportunities for adults. Local concessions on transport etc. for the
young, elderly and disadvantaged. Use and powers of the local statutory social services.
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Entertainment, sporting and leisure opportunities. National holidays and the main
memorial and religious days. Etiquettes of everyday life. What makes for good
neighbours.

Language teaching always carries some content, and as a general guide the

above is the content we recommend. The more useful and interesting that content
is and the more relevant to a learner’s needs, the greater the motivation both for
student and teacher. New arrivals in nearly all cases are already eager to learn or to
improve their English but also to learn things relevant to settling in and ease of
integration. Settled applicants will want to use the classes to improve their skills as
well as to gain naturalisation. WE RECONMMEND that funding should be made
available for suitable organisations to produce resource books, teaching and learning
materials on the above topics for ESOL teachers.

We advise both teachers and assessors that while the common meaning of all

the terms in the Programme of Studies set out in Section 3.5 above should be
understood by all applicants, equal weight need not be given to each item — which

is the kind of official guidance given on the teaching and learning of the schools’
Citizenship curricula in England and Scotland. The general ground should be covered
so that people know at least the literal meaning of the terms and gain awareness of
where they can find out more when need arises. But for different attainments, needs
and localities, the teacher and class will put greater stress on some items rather than
others. This Programme of Studies only indicates the range of useful topics. It is a
framework to be required by regulations but not prescriptive in detail.

WE RECOMMEND that this framework should be a United Kingdom-wide
guidance in regulations issued under the powers of the 2002 Act. The regulations
should be drafted in such a way as to allow the relevant authorities in Northern
Ireland, Scotland, Wales and the Islands to offer additional guidance relevant to their
laws, institutions and customs.
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CHAPTER 4 The Programme as a “Living in the United Kingdom” Handbook for All

The Programme as a “Living in the
United Kingdom” Handbook for All

Having found in initial consultations considerable agreement with this Programme,
we quickly realised that in a more detailed form in a handbook it could also meet
a closely related need for those new arrivals with the realistic expectation of residing
permanently in the United Kingdom. This is increasingly recognised within
government as well as among nearly all non-governmental organisations and
voluntary bodies and faith groups working with both refugees and ordinary settled
immigrants. At the moment there is no such general compendium of basic
information and guidance given to people entering this country with a realistic
expectation of being able to remain permanently on a legal basis, such as work
permit holders or spouses of citizens. The British Council, the Foreign and
Commonwealth Office and the Central Office of Information provide a variety of
specialised booklets aimed mainly at the professions and students, not at the
ordinary run of people entering the United Kingdom. There are also some
commercial publications of “The Rough Guide” or “The Survivors Guide” kind,
some much better than others; but none by themselves are suitable as the basis of
a Programme of Studies towards naturalisation.

WE RECONMMEND, therefore, that a “Living in the United Kingdom” handbook,
both in English and in bilingual versions in as many languages as practical, should be
given free to all those United Kingdom residents applying for naturalisation or those
who apply at posts abroad for work permits and entry clearance. This handbook
(whose publication will come after this report) will elaborate with general
information the headings and sub-headings of our Programme of Studies. In
addition it will have a short historical introduction on the making of the United
Kingdom, the rise of the democratic franchise, the origins of welfare institutions,
patterns of immigration and emigration, traditions and laws on citizenship and
asylum, and of political, economic and social changes since the First World War.

The information in this handbook should be generic but with guidance on how to
contact local sources of information (as in the Programme of Studies, see paragraph
3.5 (v) and (vi) above) and with a back-cover envelope into which information
specific to the devolved authorities and local contexts can be inserted. Specific and
important variations in law and practice relating to Scotland, Wales and Northern
Ireland should be noted in the handbook itself, but this would not preclude those
authorities issuing additional material within the terms of the various devolution
enactments and the Nationality, Immigration and Asylum Act 2002.
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We believe that this handbook will be a significant contribution to integration
policies for both old and new arrivals whether or not they are eligible and have
decided to apply for citizenship. Such a multilingual provision is essential background
to delivering the content needed in the language classes to satisfy the new Act’s
requirement for “sufficient understanding of United Kingdom society and civic
structures”. New arrivals who are not assessed as proficient in reading English need
something reasonably comprehensive and authoritative to get to grips with quickly
in their own language alongside English, long before many of them may be able to
read it with full comprehension in English.

General free distribution of the handbook to all with an avenue to settlement as
well as to applicants for naturalisation would reflect credit on our country. It has
long been a gap in our official provision, unlike in Canada whose welcoming
arrangements are exemplary. We reiterate that first impressions are crucial. We
recognise that many NGOs and voluntary bodies try hard and worthily to fill this gap,
and their guidance documents, especially when targeted at specific needs and
specific groups, can be very useful. But only national and local governmental
authorities can ensure the widest possible distribution. Such a document would help
meet the inherent difficulty in present legislation that by the time immigrants have
decided whether or not to apply for citizenship, they may have been living here for
several years with either no general information or sometimes very partial and local
information. Certainly many faith, ethnic and minority groups, other voluntary
organisations and local authorities give good advice and help. They will remain an
essential part of any new process of reception and integration. However none of
them individually or collectively cover all areas and localities nor is the advice always
comprehensive or helpful to a wider knowledge and experience of all other
communities. We reiterate that such a document, if generally available for sale to
others, would also be useful to many people involved in all kinds of community
activities, not only those concerned with immigrants.

When made available at British posts abroad to potential immigrants, wherever
possible in an appropriate language, the handbook should have attached clear
information on the conditions of admission and what happens at ports of entry
(which can be an unexpected and sometimes discomforting experience), as well
as any general information on living conditions and standard of living not explicit
in the handbook.
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We note that the Home Office Refugee Integration Unit has commissioned from the
Employability Forum a somewhat similar document which focuses, however, on the
more precise and immediate needs of refugees. There will be some overlap but the
Citizenship Foundation (see footnote to paragraph 2.3) and the Employability Forum
are closely in touch with each other to ensure that the advice and information, while
different in extent, will be fully compatible. Refugees already have an entitlement to
free ESOL language classes. WIEE RECONMIMIEND, however, that these classes
should follow our Programme of Studies, the language-with-civic-content, both
because it will ease the burden on colleges and also ensure that refugees are made
aware that these classes are the first step to citizenship.

Extract from Helsinki Declaration, September 2002

[To make] available to potential migrants, where possible in an appropriate
language, complete and clear information on the conditions of admission,
residence and work as well as on living conditions and the culture of the
country of destination, its political and legal system (regulations on migration),
situation on the world market.

The issues relating to asylum seekers are firmly outside our remit. So in
recommending making a “Living in the United Kingdom” handbook generally
available, we recognise that the government is concerned that if their immigration
and reception services gave out the handbook to asylum seekers, it might mislead
and raise false expectations for those whose cases are under review. However the
numbers of genuine and successful applicants are not inconsiderable: for instance,

it is estimated that 19 per cent of asylum applications in 2002 will have resulted in
grants of refugees status, either at initial decision or following appeal outcomes.*
These numbers, whatever the future holds, may constitute a case — both in terms of
humanity and of the government’s integration policies — for them to receive the kind
of information we propose for others, especially as it is government policy to decrease
the number of wholly spurious applications for asylum and therefore the proportion
of those who are successful will increase. Even as far as those whose cases are finally
rejected are concerned (some of whom we recognise would have been better advised
to apply for work permits via British posts abroad), we believe that making such
information about our country available could help avoid some difficulties whilst their
cases are pending. We cannot emphasise enough that the moment of greatest need
for help, information and knowledge, to the mutual benefit of us all, is at the earliest
time possible after arrival. First impressions are crucial.

4 Appeals at the Independent Appellate Authority only. Source: Asylum Statistics United Kingdom 2002
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Language and Tests for
Naturalisation

The Nationality, Immigration and Asylum Act 2002 has left unchanged the status
of Welsh and Scottish Gaelic. All the following recommendations must apply, or
be adapted to, assessments, courses and tests being applied in Welsh or in
Scottish Gaelic.

We note that Lord Filkin speaking for the Government in the House of Lords on

8 July 2002 said that “the test is not to be unduly onerous”. Those becoming
citizens will have been in this country for five years at least, or three for spouses.
So the object of assessment is educative and integrative: language, understanding
of our society and enhancement of life-skills and employment skills. The object

is not to diminish, and indeed cannot diminish, numbers of people already settled
and employed. Assessment should demonstrate progress from the differing
starting points of applicants and be measured according to existing recognised
standards throughout the United Kingdom.

So WE RECONMMEND as a major component of naturalisation the assessment of
applicants’ progress in developing language skills, rather than requiring a common
language standard for all applicants. Assessment should demonstrate progress
between the levels set out in the National Standards for adult literacy and the Adult
ESOL Core Curriculum. Progress should be measured from the applicant’s starting
point. Any “one size fits all” approach is unlikely to be successful. A common
standard could well prove too demanding for some who are already or who will be
contributing to the needs of the economy through unskilled employment. For others,
such a common standard might equally prove an insufficiently demanding incentive
for further language learning that could enhance employment skills and active
participation.

The assessment regime should be designed to fulfil the intention of the Act to bring
applicants with weaker English language skills into educational provision which can
contribute greatly to integration. It cannot diminish existing numbers of applicants
who will already have Indefinite Leave to Remain and so will be unaffected by
whether finally they apply for citizenship or not, or if applying fail to satisfy the
assessment. Those applicants who have secure English language skills at ESOL Entry
3 as set out in the English National Standards and Adult ESOL Core Curriculum (DfES
2001) or their equivalents elsewhere in the United Kingdom will be required to be
assessed on the citizenship component of our Programme of Studies.
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No single standard or single route to final assessment of English language skills will suit
all individual cases. WE RECONMEND, therefore, that all those who have an
avenue to Indefinite Leave to Remain are able to access an English language screening/
assessment at public cost at the earliest possible opportunity. The assessment should
be referenced to the National Standards for adult literacy and the Adult ESOL Core
Curriculum for England or their equivalents in Northern Ireland, Scotland and Wales;
and they should be conducted by appropriately qualified persons authorised by the
relevant national authorities. In the case of those applying for entry clearance at United
Kingdom posts abroad, “the earliest possible opportunity” could be at those posts.

Extract from Helsinki Declaration, September 2002
To promote equal access to employment for lawfully abiding residents by:

« facilitating the assessment of qualifications and skills and access to
vocational training, ensuring equal treatment with regard to recruitment,
career promotion, employment conditions and salary

e encouraging the participation of migrants in trade unions and company
committees, thus contributing to their integration at the work place.

Appendix B sets out descriptions of the first three levels in the skills of English
speaking, listening, reading and writing, referenced to the National Standards and
set out in the Adult ESOL Core Curriculum. There are two levels above Entry 1, Entry
2, and Entry 3 in the literacy standards and the ESOL curriculum, called ESOL Levels 1
and 2. These five levels reflect national employment needs, from unskilled jobs to
those requiring skills at approximately GCSE level. It is the Government’s intention
that the workforce should achieve Level 2 qualifications. In this context, we believe,
as outlined above, that a system of certified progress from one entry level to another
will provide a robust but achievable measure of language improvement. This is
preferable to the setting of a single language standard which may deter some,
rather than draw them into the educational system which can then help them make
progress. We recognise that these particular adult literacy standards are not used as
such in Scotland (where the Scottish Qualifications Authority’s National Qualifications
are used), but they are widely known and commensurate criteria must be followed
throughout the United Kingdom to ensure fair and equitable final assessment.

ESOL Entry 1 indicates, in broad terms, a very basic level of understanding in English.
A person with English language skills at this level would, for example, only be able
to understand simple instructions, ask simple questions and read signs and symbols.
But this level is sufficient for many largely unskilled working situations, for example
unskilled jobs in supermarkets, the hotel, catering and construction industries, and
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cleaning firms both in private and public sectors. Nevertheless, the time and effort
needed to reach this level for someone assessed as having no English is considerable.

ESOL Entry 2 indicates basic but developing English language skills. A person with
English language skills at this level should be able to listen and respond to
straightforward explanations and instructions, speak about familiar topics and read
short texts and, for example, take part in a short conversation with customers in the
workplace, make inquiries on the telephone or read a health and safety notice.

ESOL Entry 3 indicates a wider range of English language skills. A person with
English skills at this level should for example be able to conduct a conversation and
get detailed information from a timetable. (The Scottish Qualifications Authority
(SQA) provides 5 ESOL units, which range from basic up to proficiency level. They
have not yet been allocated to a level on the Scottish Credit and Qualifications
Framework (SCQF) but this work is in progress.)

WE RECONMMEND the use of these levels (or their equivalents throughout the
United Kingdom) as the basis for the assessment of English language skills because
the standards are clear, proven and robust. They are recognised by post-16
inspectors and are clearly referenced on page 6 of the Ofsted’s guidance on
inspection of English for Speakers of Other Languages®. Other assessment measures,
designed for those born in Britain or other English-speaking countries and therefore
growing up with English, are unlikely to be suitable and could also prove too difficult
to combine with the necessary “Living in the United Kingdom" content.

WE RECONMMEND, therefore, that the new requirements for citizenship can be
satisfied in different ways depending on the results of the applicant’s initial English
language screening/assessment;

a) People who can demonstrate, through a qualification or an assessment,
speaking, listening, reading and writing skills at ESOL Entry 3 or above will not be
required to attend language classes. They can be recommended for naturalisation
after completing either:

o ashort course (equivalent to ten two hour sessions) in a recognised
educational institution or with an authorised provider with a qualified teacher

5 Inspecting post-16: English for speakers of other languages, Ofsted 2002
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« or self study and/or distance learning to develop an appropriate portfolio or
evidence of civic learning, volunteering or civic participation

In both cases the teacher, tutor or mentor will certify their progress and they shall
then have a short written test

b) People who can demonstrate, through a qualification or an assessment,
speaking, listening, reading or writing skills at ESOL Entry 2, ESOL Entry 1 or who
are found to be substantially below ESOL Entry 1 can be recommended for
naturalisation if they demonstrate progress to the next level — that is to Entry 3,
Entry 2 or Entry 1 respectively — through:

« regular attendance at English language classes using a syllabus/scheme
of work based on the Adult ESOL Core Curriculum or its equivalent elsewhere
in the United Kingdom and with the content of the Programme of Studies

plus

o aninternal certificate at Entry 3, Entry 2 or Entry 1 as appropriate, awarded
and quality assured by the providing organisation

or

« a certificate of unit achievement or full qualification at Entry 3, Entry 2
or Entry1 as appropriate, awarded by a national awarding body

Naturally at these levels it is likely that the emphasis will be on speaking
and listening.

5.10 In making a recommendation for naturalisation which demonstrates an individual’s
progression from one ESOL level to the next, we believe that we are encouraging
new citizens to become lifelong learners. Such learners will be likely to continue to
develop their language skills, and a whole range of other employment, recreational,
educational and social skills, long after they have gained citizenship. Research shows
that this is true for people of all ages, social classes and for both men and women.
Because the new legislation extends the requirements for naturalisation to spouses
of British citizens it is relevant to note that many colleges already provide single-sex
classes where they are wanted.

5.1 Under current regulations in England, people (with the exception of those granted
refugee status) are required to have three years residence before qualifying for free
ESOL classes. We note that this is not a requirement in Scotland, Wales and
Northern Ireland, even if provision is sometimes dependent on existing local
resources available. WE RECOMMEND, because it is so important for new
arrivals to begin study programmes as soon as possible, the speedy abolition of this
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rule in England. The three-year wait to qualify for free courses serves no purpose
except as a short-term economy that works against integration for all those entitled
to or granted settlement; and indeed it runs counter to government policies on
diversity and the integration of minorities. An entitlement to free courses should be
available to all with an avenue to Indefinite Leave to Remain even before they are in
a position to decide whether to apply for naturalisation. We urge this both in the
interests of integration and to increase numbers of the already settled applying for
naturalisation. WIEE RECONMIMEND further that if an applicant can be certified

as reaching the required level before the five-year residence requirement for
naturalisation is reached (as we hope would normally be the case if an early start

is made), this should be, as it were, “banked” and kept on file for the final overall
assessment.

Ethnic Minorities and the Labour Market, Cabinet Office,
Strategy Unit 2003, p. 48.

With ethnic minorities set to account for more than half of the working
population in the next decade, failure to tackle the problems of the labour
market underachievement will have increasingly serious economic
consequences... Labour market achievement is ultimately linked with the
economic and social inclusion of minority groups. If ethnic minorities are over-
represented among the unemployed or the economically inactive population,
or are employed in jobs which are low paid or have limited prospects for
promotion and employment, then, as a group, they will tend to be
marginalised. Such disengagement from mainstream society will result in
limited participation in public institutions... which may in turn exacerbate
existing tensions.

We note that to help the Scottish FE colleges boost the delivery of ESOL courses to
asylum seekers, refugees and recent immigrants with Indefinite Leave to Remain,
Scottish Ministers revised their Further Education (FE) funding rules in Autumn 2001.
Previously colleges had been unable to claim funding for activity with students who
had not been resident for three years in the United Kingdom. From Autumn 2001,
colleges have been permitted to claim funding regardless of the length of residence
or status of the ESOL student. Extra resources of £1.7m annually to the FE sector
were approved by the Scottish Executive to ensure that the cost of this extra activity
did not diminish existing provision in other areas. A further change allowed colleges,
again from Autumn 2001, for the first time to offer asylum seekers entry to other
part-time non-advanced courses, subject to availability and the discretion of the
college.
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5.13 WE RECONMMEND, in event of an applicant’s failure to fulfil the assessment
criteria, that opportunities to reapply should be readily available without undue
delay and should not be limited in number (much as for the current driving test).
We repeat that successive failures can have no effect on the already granted Indefinite
Leave to Remain (we have heard of worries on this point among some local
community leaders). There is provision in the Act for the Home Secretary to make
exemptions and we are confident that these would be exercised on behalf of those
who, on account of age or debility, are unable to study or demonstrate progression.

Ethnic Minorities and the Labour Market, Cabinet Office,
Strategy Unit 2003, p. 53.

Civil and political integration refer to citizenship both as a formal status
denoted by nationality laws, and as a process of inclusion in, and the
acceptance of, the key institutions of modern society such as the welfare
state and the political system.

5.14 There are three problems at different points of the ability range of applicants that
need attention:

(i) There are those who possess sound professional qualifications already but whose
inadequate English prevents their exercise. They could benefit from intensive
courses. We have had many representations on this during our consultations.
The problem is cost and time. WE RECOMIMEND that the Government invite
the main potential employers of such people to set up jointly funded partnership
schemes for intensive language courses with a view to establishing pathways
to professional skills; also that a register of such qualified people should be
established at initial language assessment and be circulated to employers or
placed on a website.

(ii) There is also the problem of those found on initial assessment to be illiterate even
in their first language. Strong research evidence exists, however, that achieving
literacy in a first language significantly accelerates subsequent learning in a
second language. Here community groups could be of great help. To help
someone become literate in their first language may help, not impede, becoming
literate in English. WEE RECOMIVIENID further investigation and, if the results
are positive, support for work in this area.
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(iii) The third problem relates to the employer rather than the applicant in the
situation where, although the applicant holds an appropriate qualification and
has sufficient English, a lack of knowledge regarding equivalence of qualification,
or indeed sometimes scepticism or even prejudice, becomes a barrier to
successful and appropriate employment. WIE RECOMMEND that employers
should be urged to make more use of sources of information, such as the National
Academic Recognition Information Centre (NARIC) on non-United Kingdom
qualifications and their equivalents.

WE RECONMMEND additional government provision to experienced voluntary
service organisations, NGOs and educational agencies for the development and
provision of teaching and learning materials for ESOL classes and for training
sessions. Different regions and different circumstances will need somewhat different
supporting materials within the same broad framework. As with the “light touch”

of the schools’ Citizenship curriculum in England (a phrase of the present Home
Secretary when Secretary of State for Education) and a similar flexibility in the current
recommendations in Scotland for Citizenship to be taught in schools, voluntary
bodies and publishers, rather than government, should supply detailed materials
both for teachers and classes but within the parameters of the Programme of Studies
as appropriate to each step of progress. All courses and teaching aids should contain
both the elements of sufficient language development and of sufficient practical
knowledge of United Kingdom society and civic institutions.
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Mentoring and Community
Involvement

We are aware that there are already many voluntary organisations who give a great
deal of informal and formal help and support to immigrants. In particular,
newcomers receive much help from settled members of the same religious, ethnic
or national groups. This is important for providing initial reassurance and support,
but there should also be opportunities for contacts and interaction with different
receiving communities, other than with their own. Successful and thriving culturally
and ethnically diverse societies depend on interaction between the various groups,
the development of mutual respect and the provision of equality of opportunity.
We believe that voluntary mentoring by members of the host community may help
provide such opportunities at an early stage of settlement. There was much support
for this in our consultative conferences and we found many examples of good local
practice quite outside any of the national networks.

Mentoring is already an established method of supporting and encouraging people
in a variety of circumstances. Although it can take many forms, from acting like a
good neighbour to coaching and/or tutoring, it essentially consists of one person
giving voluntary support and help to another regularly over a period. There are a
good many schemes in existence whose purpose is to offer assistance and support to
new immigrants and refugees as a way of welcoming and accepting them. In these
schemes the mentor helps the newcomer to overcome social or cultural exclusion,
helps them to find out more about life in the United Kingdom, and eases their access
to employment and their integration. Sometimes this is called “cultural awareness”
mentoring and some organisations provide training for this. In addition to helping
and supporting the newcomer, mentoring is seen as a mutual process because it
allows participants to build relationships, develop mutual respect and become aware
of each other’s culture. Mentoring provides a bridge between the receiving
communities and new immigrants.

We think that there is a widely recognised need among both voluntary and statutory
bodies for the provision of mentoring for new immigrants. A mentor would help and
support new immigrants, whether or not they have decided to seek naturalisation,
with learning English, with knowledge of life in the United Kingdom, and with
participating in British society. Perhaps it is less recognised that there are some
immigrants long settled who may have little English (as we have earlier pointed to
dependants and those working in a non-English-speaking environment), and
therefore have much the same need. Mentors from an organisation may often bring
their new “neighbour”, as it were, to meet other members of their organisation,





