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Executive summary

The first chapter draws attention to the enduring policy relevance of the is-
sue of intra-EU mobility from Central and Eastern European countries. The 
handbook aims to assist government officials and key urban actors with de-
veloping appropriate responses to issues related to the impact of intra-EU 
mobility from Central and Eastern Europe (CEE) on urban regions in the 
EU-15 countries. It intends to provoke a further reflection on how to develop 
appropriate policies to address the implications of intra-EU movement from 
CEE. The chapter briefly presents the IMAGINATION research project, which 
has served as an empirical basis allowing for the elaboration of a series of 
policy relevant insights and recommendations. Eight urban regions were in-
vestigated by means of a series of interviews with stakeholders and surveys: 
in Vienna and Linz (Austria), Gothenburg and Stockholm (Sweden), Rotter-
dam and The Hague (Netherlands), and Istanbul and Edirne (Turkey).

The second chapter aims at assisting policymakers with developing appro-
priate responses to issues by highlighting that mobile EU citizens from CEE 
are very diverse. To differentiate among mobile EU citizens in urban areas 
the IMAGINATION researchers developed a new typology, called a Typology 
of CEE Migrants (abbreviated as TOMs), departing from the diversity in so-
cioeconomic statuses supplemented with the time dimension. On the basis 
of research findings, eight different categories could be discerned, namely 
knowledge workers, entrepreneurs, manual workers, persons working in 
private households, sex workers and trafficked persons, students, non-work-
ing spouses and children, as well as beggars and homeless people.

A series of key policy lessons regarding the types of mobile EU citizens are 
being elaborated and illustrated, including the need to pay special attention 
to vulnerable categories and trends such as feminisation of the intra-EU mo-
bility from CEE.

The aim of TOMs consists of contributing to successfully develop ap-
propriate policies and to become part of informed discussions. However, as 
noted, there are still many obstacles for an adequate data collection, due to 
incomplete and out-of-date data, and problems of registration.
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The third chapter presents the main results from the IMAGINATION project 
concerning the impact of intra-EU mobility on urban regions as well as the re-
sulting consequences for mobile EU citizens themselves. The brief overview 
of research findings shows that there is a clear link between consequences 
in different domains, ranging from labour market to housing, registration, 
social and political participation, language and education, and health care. 
Stakeholders stated that issues regularly remain invisible or unnoticed, since 
they are not defined as real and urgent problems to be tackled. This is partly 
due to a lack of information and data. The chapter aims at raising awareness 
about this urgent matter through the elaboration of a few policy-relevant cas-
es that should receive due attention from policy makers, including access to 
information and language courses, interlinked consequences that may lead 
to exploitation and marginalisation, as well as obstacles that cause underuti-
lisation of the talents of mobile EU citizens. 

 
Chapter 4 discusses existing governance responses to urban impacts of in-
tra-EU mobility from CEE, based on research findings on the eight urban re-
gions. The findings show that certain areas such as access to social security, 
housing shortages, neighbourhood unrest and begging do not wait for na-
tional policies to be developed, and that in several cases local policies have 
even been adopted nationwide. Moreover, the EU level is only very rarely in-
volved in addressing urban challenges, although intra-EU mobility is an issue 
that potentially involves governance actions at all administrative levels. The 
high diversity of governance approaches presented in this chapter offers an 
opportunity to learn from each other, thus proving that exchange of knowl-
edge and practices is a crucial area in need of stronger support. In addition, 
the research results demonstrate that there is a need for coordination of gov-
ernance approaches to be strengthened. Finally, the research findings show 
that general services and institutions are not equally accessible to mobile EU 
citizens; thus, it is of the utmost importance to pay specific attention to mo-
bile EU citizens from CEE in developing policies.

The fifth chapter demonstrates that intra-EU movement from CEE has an im-
pact not only on the destination regions, but also on the regions of origin. 
Based on the perspective of a country of origin, namely the case of Poland, 
the IMAGINATION research results show, first of all, that awareness should 
be raised among policy makers about the fact that there is a high diversity 
among Polish citizens who leave their country, regarding amongst others, 
age and education, as well as the phenomenon where temporary migration 
tends to transform itself increasingly into long-term stay or even settlement. 
Moreover, outflow numbers as well as demographic and socioeconomic im-
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plications vary from one region to another, among which figure both nega-
tive consequences, including demographic shrinkage, and positive impacts 
such as improved standards of living due to remittances. Some governance 
approaches to addressing the outflow of mobile EU citizens suggested in this 
chapter include policies to improve the data and knowledge, supply of infor-
mation and counselling before and after departure, as well as to (potential) 
returnees, developing a diaspora policy, facilitating return, and addressing 
impacts on regions of emigration. 

The sixth chapter recapitulates some of the main conclusions reached in the 
previous chapters of this handbook as well as the main recommendations for 
policy makers at different levels. 
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Foreword

Intra-EU mobility from Central and Eastern Europe (CEE) to EU-15 Member 
States was, is and will remain an important issue for policy makers, both in 
sending and in receiving regions. This form of mobility will continue at a 
relatively high level – albeit that the flows of mobile EU citizens vary from 
country to country – and many of those who move to another country will 
stay there for a longer period of time. A key question in this context is how to 
manage the urban consequences. 

 
Some politicians see intra-EU movements as a serious threat to societies. 
Others seem to brush aside the negative aspects. The JPI Urban Europe fund-
ed research project ‘Urban implications and governance of CEE migration in 
Europe’ (IMAGINATION) offers a strong empirical basis for a better under-
standing of the increasing diversification of types of intra-EU mobile citizens, 
the consequences of intra-EU mobility for receiving urban regions and gov-
ernance approaches for addressing these consequences.

The European Urban Knowledge Network (EUKN) was subcontracted by 
the IMAGINATION consortium to compile a handbook for policymakers, to 
present policy relevant insights of the research project and to formulate pol-
icy lessons and recommendations based on the research findings. The hand-
book aims to assist local, national and EU-level governments and key actors 
in shaping appropriate policies to address the urban implications of intra EU 
movements from CEE to EU-15 countries.

All empirical data and information presented in this handbook are based 
on the findings of the IMAGINATION research project presented in reports, 
policy briefs and the scientific publications. The EUKN thanks in particular 
the main researchers of the four destination countries of research as well 
as the researcher of the Polish case study: Ursula Reeger (Austrian Acade-
my of Sciences, Austria), Mark van Ostaijen (Erasmus University Rotterdam, 
the Netherlands), Karin Zelano (University of Gothenburg, Sweden), Deniz 
Sert (Özyeğin University, Turkey), and Marta Kindler (Centre of Migration 
Research Warsaw, Poland). EUKN thanks these main researchers for their 
feedback during the drafting of the handbook and for additional input at the 
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request of its editor, Alfons Fermin (EUKN). In addition the EUKN thanks all 
other researches of the four country teams involved (Peter Scholten, God-
fried Engbersen and Marije Faber of the Erasmus University Rotterdam, 
Heinz Fassmann, Maria Luzia Enengel and Josef Kohlbacher of the Austrian 
Academy of Sciences, Gregg Bucken Knapp, Jonas Hinnfors and Andrea Spe-
har of the University of Gothenburg and Deniz Korfalı and Tuğba Acar of the 
Özyeğin University) and the EUKN trainee Katja Majcen for their contribu-
tions. Special thanks go to Alfons Fermin for his efforts to compile, write and 
edit this handbook.

For readability reasons the handbook does not contain references to the 
IMAGINATION research publications. The list of the publications of the IMAG-
INATION project that underpin the handbook is included in the References. 
However, by developing policy recommendations and insights the handbook 
goes beyond these research publications. Thus, the text of the handbook re-
mains the responsibility of the EUKN.

One of the main conclusions of the handbook is that the impacts of intra-EU 
mobility are most directly felt at the local level and that local authorities of-
ten initiate policies that are sometimes adopted nationwide. Remarkably, 
when it comes to the urban consequences of intra-EU mobility the EU does 
not play a very active role. The current research shows however that there 
is a need for a stronger involvement of the EU level to clarify issues regard-
ing rights and regulations of mobile EU citizens and to provide information. 
These conclusions are an additional motivation for the establishment of the 
Urban Agenda for the EU and an improved coordination between European, 
national, regional and local authorities as proposed in the Pact of Amsterdam 
to be adopted on 30 May 2016.

The IMAGINATION project demonstrates how research can contribute to 
better informed policies. This would not have been possible without the fi-
nancial support of JPI Urban Europe.

Mart Grisel
Director EUKN
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1

Introduction

This handbook aims to support local, national and EU-level govern-
ments as well as urban stakeholders in developing appropriate pol-
icies to address the urban implications of intra EU movements from 
Central and Eastern Europe (CEE) to EU-15 countries. The European 
research project ‘Urban implications and governance of CEE migration 
in Europe’ (IMAGINATION), funded by JPI Urban Europe, offers re-
search-based evidence on the increasing diversification of types of mo-
bile EU citizens, the consequences for urban regions of destination, as 
well as policy responses to address these consequences. The research 
findings provide a strong empirical basis for informing governance 
approaches dealing with EU mobility issues. The handbook proposes 
policy-relevant insights and recommendations for policy makers. 
The introduction highlights the relevance of this policy issue, defines 
the central concepts, the topic, purpose and target group of the hand-
book, and describes the scope of the IMAGINATION project. 

1.1 Intra-EU mobility will remain an important 
governance issue

There are five main reasons why intra-EU mobility of EU citizens from Cen-
tral and Eastern Europe (CEE) and its urban consequences deserve the atten-
tion of policymakers, and will remain an important governance issue.

First, there is still a lack of adequate data and knowledge on the urban 
consequences of intra-EU mobility, as well as foresight information on possi-
ble future developments of intra-EU mobility. This constitutes an obstacle for 
developing appropriate governance approaches and policies.

Second, there are serious concerns over the possible negative conse-
quences in regions of destination. These concerns are reflected in the use of 
terms such as ‘benefit tourism’ and ‘poverty migration’. To give an example, 
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one of the main issues in the campaign for the UK’s EU referendum of 23 June 
2016 is the agreement with the EU on the reforms concerning the social rights 
of mobile EU citizens moving from CEE into the UK. There are also concerns 
in countries of origin about a shrinking population, brain drain effects and 
labour market shortages.

Third, potential opportunities offered by CEE migration appear to be 
overlooked. The issue of ‘de-qualification’ is a clear example of this. The ques-
tion is how to better utilise opportunities of intra-EU mobility.

Fourth, many mobile EU citizens will stay for a longer period of time 
than originally intended or predicted. This poses new questions to policy-
makers with regard to the integration of newcomers. 

Fifth, policy actors at local, regional, national and EU level are in need of 
knowledge on effective governance approaches. Especially, knowledge on 
multi-level governance approaches is still limited. 

1.2 The subject, purpose and scope of the handbook

The handbook has been written to assist government officials, stakeholders 
and practitioners involved in urban governance with policy-relevant insights, 
guidelines and examples from the research findings from the IMAGINATION 
project. 

The aim of this guidance is to support policymakers and other stakehold-
ers in developing appropriate approaches: (1) to gathering data on mobile EU 
citizens among the urban populations, (2) to assessing the consequences of 
intra-EU movement in key domains of the urban region, and (3) to developing 
appropriate governance approaches and policy measures to address these 
consequences. 

The handbook draws on research findings of the IMAGINATION research 
project, which determines and limits the scope of the handbook. However, a 
handbook is not a scientific report. It offers the opportunity to look beyond 
the empirical data to draw general lessons and to provide policy recommen-
dations. Nevertheless, the empirical basis imposes some restrictions on the 
scope of the handbook. The following six remarks aim to clarify the focus of 
the handbook: 

First, the concept of intra-EU mobility as such. Within the EU context, as 
a result of the free movement of people, the migratory movements between 
CEE and EU-15 Member States are, strictly speaking, not migration but in-
tra-EU mobility or movement (of people). The Turkish case is a contrasting 
one, for in Turkey EU citizens are ‘real’ migrants in the legal sense.
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Second, it is important to understand the size of this form of EU mobility. 
Intra-EU movements of citizens from CEE (Central and Eastern Europe) 
Member States currently constitute the largest groups of mobile EU citizens. 
However, in practice, policy measures seldom differentiate between mobile 
EU citizens from different countries of origin. Also the handbook will regu-
larly speak about ‘mobile EU citizens’ without reference to their region of 
destination. 

Third, the handbook will use evidence on the inflows of citizens from CEE 
Member States into EU-15 Member States, with Sweden, the Netherlands 
and Austria as examples. The EU-15 include the Member States of the EU pri-
or to the accessions of May 2004 and January 2007. The EU enlargements in-
itiated substantial EU movements from CEE Member States to the ‘old’ EU-15 
Member States.

Fourth, the handbook focuses on the wider urban regions. Inflows of 
mobile EU citizens are spatially concentrated in specific urban and rural are-
as. In contrast to immigration from outside the EU, mobile EU citizens move 
not only to cities, but also to rural areas. Local consequences are thus not 
limited to the administrative boundaries of cities where many of the mobile 
EU citizens live, but are also located in nearby rural areas where they work. 
Urban regions are, in this context, defined as cities together with their sub-
urban and nearby rural areas. 

Fifth, the handbook describes the consequences for urban regions and 
mobile EU citizens. The focus of the research is on the consequences of in-
flows of mobile EU citizens into urban regions. More in particular, the focus 
is on socio-economic, socio-cultural and legal political implications for 
urban regions, as well as on the consequences for the mobile EU citizens 
themselves. 

Sixth, the handbook targets governance approaches to addressing ur-
ban consequences of intra-EU mobility. Governments at European, national, 
regional and local levels are involved in the governance of urban challenges 
of intra-EU mobility, but also other stakeholders including employment agen-
cies, trade unions and NGOs. Special attention will be paid to the role of local 
governments. This focus is justified because of the specific local challenges 
related to intra-EU mobility and because cities are increasingly manifesting 
themselves as key players in multi-level settings. 

Conceptualising intra-EU movement is not without controversies, there-
fore political sensitivity about the concepts used is important (Van Ostaijen 
2016). From migration studies literature, ‘mobility’ refers to one of the many 
types of ‘migration’. Although, in the European Union, there are different us-
ages of ‘mobile citizens’ and ‘migrants’, ‘mobile citizens’ or ‘mobility’ is main-
ly used to apply to European citizens who have favourable conditions due to 
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the free movement of work. However, media, political and NGO stakeholders 
in Member States commonly refer to these ‘mobile’ European citizens as ‘mi-
grants’ and their movement as ‘migration’. This shows a clear difference in 
the point of view taken. From a legal point of view there are clear differences 
between intra-EU migration and migration from outside the EU. The official 
EU terminology refers to intra-EU migrants as ‘mobile EU citizens’ to contrast 
them with migrants from outside the EU, the so-called ‘third-country nation-
als’ (TCNs), which have limited favourable conditions compared with mobile 
EU citizens. 

Text box 1: Differences between intra-EU mobility and migration of TCNs

ז  Intra-EU migration is made possible by EU free movement laws, part of the ambition 

to put into place a European Single Market that guarantees the free movement of 

goods, capital, services, and people. In contrast, immigrants from third countries 

(TCNs) need to fulfil specific requirements to be allowed to gain access to, work and 

study in the EU, specified by national rules. 

ז  Mobile EU citizens formally have the same rights and duties as the native citizens 

in the Member State of destination, and they should not be treated differently in 

comparison to the native citizens. In contrast, the rights of TCNs depend on the type 

of residence permit granted. 
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This handbook chooses as its central concepts those of ‘intra-EU mobility’, ‘in-
tra-EU movement’ and ‘mobile EU citizens’. However, occasionally the terms 
‘migrants’ and ‘migration’ will be used, because we make use of concepts and 
theories developed by the IMAGINATION project, which mainly originates 
from migration studies literature. By this reflexivity, we are sensitive to the 
political context of these different concepts and terminology used. 

The focus of the handbook is on intra-EU mobility from CEE Member 
States to the EU-15 Member States. These countries will also be referred to as 
countries of origin (or sending countries) and countries of destination (or re-
ceiving countries). The CEE Member States include all 8 CEE Member States 
that acceded to the EU in 2004 (Czech Republic, Estonia, Hungary, Latvia, 
Lithuania, Poland, Slovakia and Slovenia), and the 2 CEE Member States that 
acceded to the EU in 2007 (Bulgaria and Romania). This handbook focuses 
on the migration corridor between CEE and EU-15 Member States. However, 
a country of origin in this migration corridor, such as Poland, is at the same 
time a destination country in another migration corridor between Poland 
and countries beyond the eastern borders of the EU, including Ukraine. 

1.3 Intra-EU mobility: some facts and figures

The mobility of EU citizens within the European Union is regulated by rulings 
on Free Movement. Over the years the Free Movement rights have been ex-
tended to additional categories of EU citizens. Moreover, every enlargement 
of the EU by the addition of new Member States has led to an enlargement of 
the territory relevant to these rights. Intra-EU mobility of EU citizens is also 
impacted upon by the Services directive. Self-employed persons or work-
ers may sell their services in another EU Member State through a company 
(of their own) or a placement agency that is established in, for example, the 
Member State of their nationality. (EUKN 2013)

Since the EU enlargement by eight Central and Eastern European coun-
tries (EU-8) in 2004 and Romania and Bulgaria in 2007 (EU-2) in 2007, two 
main corridors of East-West mobility have developed: on one hand, move-
ments from the EU-8 Member States to Northern and Western Europe, with 
the UK, Germany and Ireland as main destinations. And, on the other hand, 
mobility originating in the EU-2 Member States (Romania and Bulgaria), with 
Spain and Italy as main destinations. During the economic crisis, free move-
ment has received a new impetus: a modest boost in movement of workers 
from the crisis-hit countries of the south (Spain, Greece, Portugal, Italy, but 
also Ireland) to the north. (EUKN 2013)
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Austria, the Netherlands, Sweden and Turkey, the four countries of the 
IMAGINATION project, all have a considerably long history of migration from 
CEE countries. The EU enlargement has had a significant effect on the migra-
tion flows, in terms both of numbers as well as types of migrants. Figure 1 
shows the numbers of mobile citizens from CEE registered in the four coun-
tries of research before and after the 2004 and 2007 enlargements. It shows 
a substantial increase in the number of mobile EU citizens from CEE living in 
Austria, Sweden and the Netherlands. The number of CEE migrants in Tur-
key has decreased, partly due to the changing direction of migration patterns 
towards the EU as a result of the accession to the Union and because Turkey 
began to attract more migrants from non-CEE countries.

Some Member States opted for transitional arrangements, which allowed 
them to temporarily restrict the rights of workers from the new Member 
States to move freely for reasons of work. Two of the countries of research 
issued such transitional arrangements: Austria and the Netherlands. See Text 
box 2. Sweden did not employ transitional restrictions. 

Figure 1 Number of mobile CEE citizens registered in Austria, the Netherlands, Sweden and 
Turkey, before and after 2004 and 2007 enlargements
Source: Sert (2014). Data before/after: Austria (2002/2013), Netherlands (2003/2013), Sweden (2000/2012), 

Turkey (2003/2012)

The four countries of destination of the IMAGINATION project received mo-
bile EU citizens from different CEE Member States; see Table 1. The migration 
corridors or mobility tracks between countries and regions are determined 
by factors such as geographical proximity, historical ties, political conditions 
and transitional arrangements. Of course, there is much more diversity in 
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patterns of migration and in types of mobile EU citizens, which will be ex-
plained in more depth in Chapter 2. 

Text box 2: Differences between countries of study regarding transitional 

arrangements

Comparing the six urban areas in the EU offers additional insights into the lasting effects 

of differences in transitional arrangements. The transitional arrangements allowed 

Member States to temporarily restrict the right of workers from the new Member 

States to move freely to another Member State to work. Sweden did not apply any 

transitional restrictions. In the Netherlands, the transitional restrictions for Poles and 

residents from other new Member States as of 2004 (EU-8) were lifted in 2007 and for 

Romania and Bulgaria on 1 January 2014. In Austria they were lifted in 2011 for the 2004 

accession countries (EU-8) and by the end of 2013 for Romania and Bulgaria. Transitional 

arrangements were irrelevant for the Turkish case, because Turkey is not a EU Member 

State, although it has been an associate member since 1963. 

Country of destination Main CEE countries of origin

Austria Romania, Poland, Hungary and Czech Republic

Netherlands Poland, Bulgaria, Hungary and Romania

Sweden Poland, Romania, Hungary, Estonia and Lithuania

Turkey Bulgaria, Romania and non-EU countries Ukraine, Moldova

Table 1 Main countries of origin of mobile EU citizens from CEE in Austria, Netherlands, 
Sweden and Turkey

1.4 Where does the information for this handbook come 
from? 

The content of the handbook is based on the publications from the IMAG-
INATION project (see reference). The overall objective of this project is to 
contribute to insights about the social implications of intra-EU movements 
in European urban regions by identifying types of patterns of intra-EU mo-
bility, social implications effected by the latter as well the urban governance 
approaches confronted with different implications.

 The project provides a comparative analysis of the implications of in-
tra-EU movement from CEE in eight urban regions in Austria, Sweden, the 
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Text box 3: IMAGINATION research project

Timeframe: Research carried out between June 2013 and May 2016

Funding: Joint Programming Initiative Urban Europe (JPI Urban Europe)

The Consortium:

ז  Main research teams:

 – The Austrian Academy of Sciences,  Austria

 – The Erasmus University Rotterdam, the Netherlands (project coordinator) 

 – The University of Gothenburg, Sweden and

 – Özyeğin University, Turkey 

ז  Additional research on sending countries’ perspective was carried out by the Centre 

for Migration Research Warsaw (CMR), Poland.

ז  The European Urban Knowledge Network (EUKN) was contracted to compile the 

handbook and to organise a conference.

Objectives: 

1. Identification of types of migration from CEE countries.

2. Analysis of social implications of these types of migration in the receiving urban 

regions.

3. Analysis of governance approaches by local governments in the receiving urban 

regions to these social implications.

Aim: Better understanding of the relationship between different types of intra-EU 

movement from CEE to urban regions in EU-15 Member States and Turkey, the urban 

implications and the linkages with governance approaches. 

Regions of investigation:

Research in eight urban regions in four countries; see Map 1. 

ז  Six urban regions in three EU Member States: 

 – Vienna and Linz in Austria, 

 – Gothenburg and Stockholm in Sweden, 

 – Rotterdam and The Hague in the Netherlands. 

ז  Two urban regions in a non-EU destination:

 – Turkey: Istanbul and Edirne. 
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Netherlands and Turkey. The regions investigated are urban regions that 
received relatively large numbers of mobile EU citizens from CEE. They 
represent the larger areas including the core cities and a selection of the sur-
rounding municipalities. The selection of the case study countries is based 
on the different transitional regimes (see Text box 2), to investigate to what 
extent these regimes had an effect on intra-EU mobility patterns. 

IMAGINATION project approach
The research into the types of mobile EU citizens from CEE and the conse-
quences for urban regions has been based on available primary and second-
ary sources, supplemented by information obtained from semi-structured 
interviews with and surveys among stakeholders. Thus, the data have been 
collected by two approaches:
1. Desk research: outlining and analysing data on intra-EU mobility from 

CEE by utilising secondary sources and available primary sources (official 
statistics).
Statistics on mobile EU citizens or CEE migrants proved to be often una-
vailable, incomplete and flawed, while they are regularly incomparable 
with data from other cities or countries. For instance, the population reg-

Map 1 Sending and receiving urban regions of the IMAGINATION project
Cartography: M.L. Enengel - IMAGINATION (JPI Urban Europe). GIS-Data: © EuroGeographics for the administra-

tive boundaries. Copyright: ISR (lnstitute for Urban and Regional Research), Austrian Academy of Sciences, 2014.
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ister statistics only include mobile EU citizens that have had their main 
residence for at least 90 consecutive days (Austria), four months (Nether-
lands) or at least one year (Sweden), and hardly provide information on 
their educational levels. For Turkey, the availability of data is even more 
critical. In Turkey, data are only available on the national level. Because of 
these limitations and problems, interviews with stakeholders were cru-
cial to fill the information gaps.

2. Multiple stakeholder-based approach. This approach consisted of three 
successive components: 
a) An online survey serving as a mapping exercise to collect information 

on urban implications of intra-EU mobility (174 returned question-
naires).

b) Interviews with 66 experts to gather additional in-depth information 
on the differentiation of mobile EU citizens, the urban implications and 
governance approaches.

c) Urban living labs (ULLs) in each country to improve and deepen the 
insights on urban implications and governance approaches.

In total, responses from more than 220 stakeholders and experts provid-
ed input for data analysed by the researchers. The stakeholders included 
government officials, policy makers, legal experts, representatives from 
employment services, labour unions, educational institutions, the hous-
ing sector, NGOs as well as entrepreneurs. In the present handbook, every 
reference to opinions and knowledge of stakeholders on the urban im-
plications of intra-EU mobility is based on the data acquired through the 
multiple stakeholder-based approach.

This is a handbook for policymakers, which implies that we do not have to 
be too cautious about generalising and formulating policy recommendations 
on the basis of empirical findings collected in six EU cases and two non-EU 
cases. 

1.5 Outline of the handbook

The handbook follows a logical order for policy development. Firstly, policy 
makers should collect knowledge on the size, composition and development 
of the groups of mobile EU citizens; next they need adequate knowledge of 
the urban consequences in various domains; and finally they have to devel-
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op policies to address issues related to the urban consequences. Along these 
lines the structure of the handbook is the following:

Chapter 2 will present insights into the growing differentiation of types of 
mobile EU citizens from CEE. Chapter 3 focusses on the knowledge regarding 
the main urban implications of intra-EU mobility. Chapter 4 will discuss the 
development of appropriate governance approaches to address the urban 
implications. Chapter 5 will look at the implications of intra-EU mobility for 
countries of origin and the development of governance approaches, based on 
Poland as case study. And Chapter 6 will summarise the main policy insights 
and recommendations of the handbook.
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2

The growing differentiation of types 
of mobile EU citizens from CEE

Adequate knowledge of the mobile EU citizens residing in urban 
regions is essential for assessing the urban consequences of intra-EU 
movement and to develop appropriate policies. But how should these 
types of mobile EU citizens be categorised? To answer this question 
the IMAGINATION project has developed a policy relevant Typology 
of CEE Migrants (TOMs). It fits well within the EU discourse on free 
movement, and it highlights two dominant characteristics of the di-
versification of intra-EU movement: temporary versus permanent as 
well as differences regarding socio-economic status. The TOMs helps 
to distinguish between categories habitually lumped together and to 
identify vulnerable and ‘invisible’ categories. The typology is a heuris-
tic model, and thus creativity is required in its application. In addition, 
the IMAGINATION project provides policy-relevant findings on and 
insights into the diversity of mobile citizens from CEE. Data collection 
and monitoring will support policymaking and assist in discerning 
trends, such as the increasing share of women and the fact that mobile 
EU citizens frequently take on jobs below their skill level. However, 
there are many obstacles to collecting appropriate data on mobile EU 
citizens in urban regions. Some pressing issues are, for instance, the 
availability of comparable data, problems of registration and data on 
labour arrangements. 

2.1 Introduction 

The category of mobile EU citizens from CEE in urban destinations within 
the EU-15 countries is a highly differentiated one. Additionally, the local pop-
ulations of mobile EU citizens from CEE differs from country to country and 
from one city to another, while it is also subject to changes over time. Devel-
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oping appropriate policy measures and governance approaches requires up-
to-date data and knowledge on these mobile EU citizens. Different categories 
of mobile EU citizens will bring about various consequences for urban are-
as, while these in turn may call for different policy responses. A first policy 
question is how to categorise these types of mobile CEE citizens for policy 
purposes. A second one is how to collect data on these mobile EU citizens 
and their urban impact, and how to monitor developments over time. The 
category of mobile EU citizens from CEE poses particular challenges because 
of its fluidity, its novel and thus unfamiliar nature, and the lack of registration 
in some of these cases. 

This chapter aims to help policymakers with developing appropriate re-
sponses to these two challenges by presenting insights from the IMAGINA-
TION project. The main findings of the project on the differentiation of types 
of mobile EU citizens from CEE will be introduced (section 2.2) first. The 
main, innovative product of the project consists of a new typology of mobile 
EU citizens of high policy relevance. Then, in the following section, key poli-
cy lessons from the research findings will be elaborated and illustrated with 
some examples (section 2.3). The concluding section recapitulates the main 
policy insights and lessons. 

2.2 Main findings regarding differentiation of types of 
mobile EU citizens 

The first task of the IMAGINATION project was to develop an appropriate 
typology of intra-EU movement from CEE to urban areas in EU-15 countries. 
Various typologies have been proposed in the past, many of them emphasis-
ing the dimension of temporality (see for instance Engbersen et al. 2011). Due 
to the diversification of intra-EU movement and the increasing numbers that 
opt for long-term stay and settlement, there is a need for a new typology.

The IMAGINATION project teams have developed such a new typology, called 
a Typology of CEE Migrants (abbreviated as TOMs). The TOMs have been 
based on the differentiation of socioeconomic statuses supplemented with 
the time dimension (See Figure 2). These two dimensions fit well within the 
EU discourse on free movement, highlighting participation in the Europe-
an labour market. The typology of mobile CEE citizens has been developed 
on the basis of the research findings, and eight different categories are dis-
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cerned: knowledge workers, entrepreneurs, manual workers, persons work-
ing in private households, sex workers and trafficked persons, students, 
non-working spouses and children, beggars and homeless people.

Figure 2 TOMs typology based on differentiation in socio- economic occupation and time 
of stay

The main characteristics and trends with regard to these different categories 
of mobile EU citizens from CEE have been explored. The research in the eight 
urban regions provides deeper insights into these categories, as well as re-
markable differences between the regions. 

Knowledge workers
Description: Mobile EU citizens holding highly skilled jobs.
Characteristics: In all countries of study there is a limited number of knowl-
edge workers. In Sweden there is a larger share of mobile EU citizens in high-
ly and medium skilled jobs than is the case in other EU countries of research. 
The Istanbul region seems to attract highly skilled professionals from CEE as 
well. The transitional restrictions in Austria and the Netherlands favoured 
the employment of mobile EU citizens from CEE – even skilled ones – in low-
skilled jobs. 

Entrepreneurs 
Description: Self-employed mobile EU citizens with employees – mostly small 
enterprises – and one-person businesses, in for instance the construction and 
care sectors. 
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Characteristics: Self-employment is an important path for formal employ-
ment to circumvent restrictions created by strict labour market regulations 
(in for instance Sweden and Turkey) or by transitional rules, as was the case 
in Austria and the Netherlands. Now that the transitional arrangements have 
been revoked, a decrease in the numbers of self-employed is expected in 
these countries. 

Manual workers
Description: Mobile EU citizens working in agriculture, industry, construction 
or the service sector, including (health) care, tourism and gastronomy. 
Characteristics: This type of employment may be registered or unregistered, 
including both formal and informal (black market) jobs. In Turkey, the local 
Kurdish population mainly supplies the demand for manual workers. In the 
urban regions of the three other countries of study there are multiple sectors 
with demand for both short-term and longer-term manual workers. 
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Persons working in private households
Description: Care workers, nannies, cleaning personnel and gardeners. 
Characteristics: The problem of registration is the prevalent issue regarding 
this category, where the distinction between formal and informal mobile 
EU citizens becomes difficult to make. This category is identified in all four 
countries, although this is not reflected in the official figures, as their work 
is often organised for a limited period of time and they are frequently em-
ployed  informally. There are a lot of agencies linking demand and supply in 
this sector. 

Sex workers and trafficked persons 
Description: persons working in prostitution and victims of human traffick-
ing.
Characteristics: In all four countries studied there are indications that mobile 
EU citizens from CEE work in prostitution. It is hard to distinguish between 
formal and informal arrangements in this sector. Many of them are forced 
into prostitution, and thus the category of sex workers overlaps with that 
of trafficked individuals. Dutch data on human trafficking shows that most 
female victims of human trafficking are exploited in prostitution, while most 
males are exploited in the agricultural sector. 

Students
Description: International students. 
Characteristics: International student mobility from CEE is increasing in all 
four countries of study. In some countries, students from CEE constitute a 
relatively large proportion of the international students. Students sometimes 
perceive education as a stepping-stone to permanent residence. 

Non-working spouses and children
Description: Non-working partners and children of mobile European workers 
or entrepreneurs. 
Characteristics: The numbers of non-working spouses and children from CEE 
are growing in all countries of study. Nonetheless, this type of intra-EU move-
ment receives little attention from policy-makers. 

Beggars and homeless people 
Description: Mobile EU citizens begging or having no place of residence in the 
regions of destination.
Characteristics: This type of intra-EU movement is relatively limited in abso-
lute numbers in the countries of study, although there are no official figures. 
In the three EU countries of study, homeless and begging mobile EU citizens 
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are a sensitive issue that attracts much attention from the media and public 
debate. Beggars from CEE are often organised, while the homeless usually 
entered as labour migrants, but have become destitute after losing their jobs. 

The research provided the following additional insights into characteristics 
of the intra-EU mobility to EU-15 urban regions:

ז  Inflows of mobile EU citizens into the countries and urban regions of re-
search differ also in terms of the countries of origin (See table 1 in Chapter 
1). The most common CEE nationality groups are Poles in the Netherlands 
and Sweden, Romanians in Austria and Bulgarians in Turkey. 

ז  New routines of circular migration seem to have evolved in Europe, with 
manual workers in Austria, the Netherlands and Sweden taking season-
al jobs mainly in the agricultural sector. In Austria, circular migration of 
mainly women appears to be a dominant pattern in the care sector for the 
elderly. Circular and seasonal migration are types of temporary migration, 
with a repetitive movement between regions of origin and host regions, 
mostly for work purposes. 

ז  New forms of transnationalism are emerging, especially in border re-
gions and cities of countries such as Austria and Turkey, as the effects of 
geographical proximity. For instance a rather new phenomenon is chil-
dren entering Austria as daily commuters or attending Austrian boarding 
schools. And there are Turkish migrants from Bulgaria with Bulgari-
an-Turkish dual nationality who spend some time of the year in their vil-
lages in Bulgaria.

ז  Intra-EU mobility from CEE countries is becoming more of an urban phe-
nomenon as new types of mobile EU citizens are emerging. International 
students, knowledge workers, some categories of manual workers, home-
less and beggars, sex workers and families appear to be overrepresented 
in urban regions. 

2.3 Policy relevant insights and examples 

What policy relevant findings on mobile EU citizens residing in urban regions 
are provided by the IMAGINATION project? This section discusses these find-
ings in more detail, illustrated with a selection of cases. It starts with the 
issue of how to use the typologies of mobile EU citizens from CEE for policy 
purposes. Next, it discusses some of the main trends. Lastly, some issues on 
data collection are considered. 
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Text box 4: Variation within TOMs, the case of marginalised mobile EU 

citizens

As with all theoretical constructions, the categorisation of mobile CEE citizens is a 

result of simplifications. While illustrating major differences between TOMs, it fails to 

acknowledge the variations detected within each category. In the case of Sweden, this 

became evident when looking at the TOM ‘Homeless and beggars’. When discussing 

this category, Stockholm and Gothenburg stakeholders problematised the distinction 

between manual workers and homeless and begging persons. While workers in the 

informal sector often faced hardship in the sense of insecure employment and poor 

housing standards, they were mostly perceived as persons making a well-informed 

choice to earn some money quickly, with all risks involved. Similarly, day labourers were 

portrayed as highly mobile workers moving across Scandinavia, responding to messages 

from wherever there was an acute demand for labourers. They would sometimes sleep 

in cars or public spaces, but were not homeless in their country of origin and thus not 

perpetually marginalised. However, stakeholders of both regions provided examples of 

individuals that failed to fit into this pattern by getting caught up in a vicious circle of 

homelessness often leading to abuse of some kind and petty criminality. This was also the 

case with low skilled workers that arrived after 2008, during the economic crisis, and that 

remained in Sweden, although they became unemployed. For example, a day centre run 

by the Church of Sweden in Haninge offered temporary shelter to a group of mobile EU 

citizens who failed to become self-supporting and since then had been drifting around in 

the region of Stockholm, struggling with social problems of abuse and homelessness.

1. The use of TOMs for policy purposes
The typology of CEE migrants (TOMs) is one of the main outputs of the pro-
ject, and it is highly relevant to policy development. How can policymakers 
use this typology?

TOMs is a heuristic model, thus creativity is required in its application
The typology of TOMs should be used as a heuristic device, not only in theory 
but also in the practice of policy development. This implies that categories of 
mobile EU citizens should not be understood in a static way, for an individual 
mobile EU citizen may pass through different categories or even combine dif-
ferent categories. The lines between categories may be blurred, for instance 
between manual workers, homeless and beggars (see Text box 5).
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Text box 5: Creative use of the TOMs

An international student may find a job in the same country after his studies, or combine 

study and work. Furthermore, in some countries additional types or subtypes may be 

discerned, such as daily or weekly cross-border commuters in Austria for study or 

work purposes. Policymakers should keep in mind that other typologies may be more 

appropriate for specific purposes. When focusing on housing needs of mobile EU citizens, 

other distinctions may be relevant, for instance between short, medium and long term 

stay, and a distinction between accommodation in the social or private rental sector, in 

the market for owner-occupied homes or mediated by the employment agency.

TOMs help to gain insight into vulnerable and invisible categories
The typology enables a more or less systematic stocktaking, and thus helps 
to reveal the ‘invisible’ and vulnerable types of mobile EU citizens from CEE. 
Thus the TOMs may help policy actors to pay attention to vulnerable cate-
gories among persons working in private households, unregistered manual 
workers, sex workers and trafficked persons, as well as homeless people and 
beggars. 

Workers in both the formal and informal labour markets may be vulner-
able to abuse and exploitation, although it should be mentioned that the 
border between formal and informal jobs is blurred. In addition, there are 
vulnerable non-working categories such as the homeless and beggars. 

Text box 6: insights into vulnerable categories in the labour market

The research findings made clear that even the category of entrepreneurs includes 

vulnerable subcategories. For instance, many Bulgarians and Romanians identified 

themselves as self-employed (at the time when the transitional rules were still in place), 

but were actually informal workers as they were not formally registered as being 

self-employed, as it is required by Dutch labour legislation. Self-employment is not always 

a free choice. It may be a choice imposed by the client or employer to avoid payment 

of social security contributions. Some of the self-employed mobile EU citizens may get 

extremely low wages, due to strong competitive pressure and a vulnerable legal position. 

Research findings also show that many of the domestic and care workers are exposed 

to several risks, because of their frequent irregular status, in combination with female 

workers being overrepresented and prejudices (especially in Turkey) of being engaged in 

prostitution.
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2. Policy relevant insights concerning the differentiation of mobile 
EU citizens
The research produced relevant substantive insights into the categories, sub-
categories and trends concerning mobile EU citizens in urban regions. 

Mobile EU citizens from CEE represent a highly diverse and changing 
population
Mobile EU citizens from CEE represent a highly diverse category. It is striking 
that the dominant nationalities differ not only between countries of recep-
tion but also between urban regions and types of jobs. This may be related 
to specific migration corridors that have developed historically between re-
gions. Differences in the composition of the mobile EU citizens also relate 
to differences in local economies, labour market regulations and geograph-
ic distance. Furthermore, the numbers and types continue to change in the 
course of time. For example, with the revocation of transitional rules the 
number of workers increased while the number of entrepreneurs declined. 
To give another example, in the Netherlands mobile EU citizens from CEE are 
still commonly labelled ‘temporary labour migrants’. However, data shows 
that this no longer reflects reality. An up-to-date collection of data based on a 
suitable mobile CEE citizen typology is essential for developing appropriate 
policies. 

Policies and legislation impacts on the types of mobile CEE citizens
Policymakers should keep in mind that some policies and regulations direct-
ly influence the types of mobile EU citizens from CEE attracted by countries 
of destination. By monitoring the population of mobile EU citizens and their 
labour market position over time, policymakers can take notice of intended 
or unintended consequences of policy measures. 

Text box 7: impact of policies and regulations on types of mobile EU citizens

The transitional arrangements have promoted the migration of entrepreneurs and 

posted workers over labour migrants. Labour market regulations matter as well. In 

Austria highly skilled positions have been ‘reserved’ for Austrian citizens for a long 

period of time. Although the situation has improved, there are still differences in 

the accessibility of these better-off positions for mobile EU citizens from CEE. To 

give another example, self-employment may consist of an important path to formal 

employment. In situations where the labour market becomes more tightly regulated, 

labour migrants may be pushed into self-employment. This is the case in the berry 

picking market in Sweden. 
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Discerning trends, including feminisation and de-qualification
Monitoring developments among the local population of mobile EU citizens 
will help to discern trends. Some overarching trends in the urban regions of 
the IMAGINATION study were discerned, especially trends in feminisation of 
the intra-EU movement and de-qualification among mobile EU citizens. Re-
garding the latter, mobile EU citizens frequently take on jobs below their skill 
level. Adequate data collection can point to such mismatches, and stimulate 
further investigation into the main causes. This will support the development 
of policies to remove obstacles to the optimal use of the skills of mobile EU 
citizens. The next chapter will elaborate on the issue of de-qualification in 
further detail. Feminisation of migration is another trend. The number of fe-
male mobile EU citizens increases over time, in some regions more than in 
others. Some types of jobs in some regions are almost exclusively carried out 
by female mobile CEE citizens (see Text box 8). Feminisation of some CEE 
mobility constitutes policy relevant knowledge, because female intra-EU mo-
bile citizens often earn less than men. This is a form of discrimination that 
should receive policy attention. Female mobile CEE citizens also have differ-
ent needs with regard to health services. 

Text box 8: Feminisation of intra-EU mobility from CEE

Today, young and middle-aged female mobile EU citizens have gained importance and they 

visibly exceed the number of males in the two Austrian urban regions of research. The 

care workers in Austrian private households are almost exclusively women. Currently 

about 50,000 women, mostly from CEE, take care of the elderly and/or chronically sick 

people in the homes of the persons to be nursed. Care work is organised on a circular 

basis (every two weeks or monthly) and dominated by middle-aged women from 

Slovakia, the Czech Republic and Hungary. There is an ongoing ‘shift’ to more ‘low-price’ 

countries in Eastern Europe, including Romania, due to increasing wage levels and a 

growing demand in Slovakia and Hungary. The demand for 24/7 care work in private 

households is very high, while this economic branch is more or less dependent on care 

workers from CEE. Most of them are self-employed, though informal arrangements 

also occur. Agencies both in Austria and in the countries of origin place care workers in 

Austrian households. These agencies vary in integrity and reliability. 

3. Policy relevant insights regarding data collection 
Collecting data on intra-EU mobile citizens is essential for developing ap-
propriate policy measures concerning various types of mobile EU citizens. 
One can distinguish between different aspects of data collection: utilising an 
adequate typology to collect data on mobile EU citizens, collecting data on 
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the consequences of intra-EU movement in various urban domains, and the 
political question of registration of temporary workers. This section will dis-
cuss the first mentioned aspect, while the other ones will be considered in 
the next chapters. 

More as well as adequate data and knowledge on mobile EU citizens residing 
in urban regions is of great help to developing policies and improving servic-
es by governments and other stakeholders. The preceding sections already 
mentioned the potential benefits: awareness-raising of the diversity of the 
local population of mobile EU citizen, revising out-dated beliefs, revealing 
trends, and monitoring the changing composition of the local population over 
time. However, there are many obstacles to collecting appropriate data and 
knowledge on mobile EU citizens residing in urban regions. The IMAGINA-
TION project has identified some issues: the availability of comparable data, 
problems of registration and problems with data on labour arrangements.

Availability and comparability of data 
Urban regions can learn from one another. For this purpose, comparable data 
on the numbers and types of mobile EU citizens and their effects on the main 
domains are essential. Knowledge institutes can support the exchange of 
knowledge. However, the IMAGINATION project team encountered a range of 
obstacles in collecting and comparing data: data on mobile EU citizens that 
was only available at national and not at local level (in Turkey), a consider-
able number of mobile EU citizens that are not registered (in all countries), 
and collection of information only including a limited number of characteris-
tics of mobile EU citizens (in Austria, for instance). 

Problems of registration 
Recurrent problems with collecting data and monitoring relate to unregis-
tered mobile EU citizens and those working in the informal labour market. 

Problems of registration of residence are inherent in the free movement of 
citizens in the EU. Mobile EU citizens are free to move temporarily to another 
EU Member State for work or other purposes. Residence of less than three 
months requires EU citizens to possess a valid identity document or pass-
port. Extension of the right of residence is subject to certain conditions, espe-
cially having sufficient resources and health insurance. For this reason, term 
and temporary mobility of EU citizens (less than 3 or 4 months’ stay) often 
remains unregistered. Furthermore, all urban regions experience non-reg-
istration linked to informal work. Mobile EU citizens in the informal labour 
market often do not register although it is required. These types of registra-
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tion problems lead to incomplete population registers. This is serious, be-
cause the most vulnerable groups are often not registered. 

To counter non-registration of informal workers, on-site registration outside 
office hours is practised in the Netherlands. There are other possible instru-
ments to counter non-registration and to improve collection of data on the 
mobile EU population, including contacts with mobile EU citizens’ communi-
ties as well as with urban stakeholders.

Problems with data on professions and labour arrangements
Some of the issues that have been widely discussed in the media and politics 
are: unfair wage competition, bogus self-employment and illegal work. Data 
on employment contracts is required to fight abuse or to tackle misconcep-
tions. In contrast to labour migrants from outside the EU, mobile EU citizens 
are free to enter the labour market in other Member States without a work 
permit. With the aim of preventing exploitation and abuse, knowledge is re-
quired on the labour arrangements. However, such information is often una-
vailable or inadequate. The IMAGINATION project showed that sometimes it 
is difficult to distinguish between formal and informal arrangements. There 
is a grey and ambiguous area that combines formal and informal labour ar-
rangements. This is especially the case for mobile EU citizens working as 
manual and seasonal workers, as well as those who work in private house-
holds or as sex workers. 

In the absence of official figures estimates are possible. However there are 
often significant differences between estimates (see Text box 9). Self-iden-
tification by mobile CEE citizens is another possibility; which may, however, 
once again create a distorted picture. 

Text box 9: Discrepancy in data on employment sector

In the Netherlands there are huge discrepancies between the data and estimates of 

the number of mobile EU citizens from CEE working in horticulture, from 17 % to 

31-50% of the mobile EU citizens from CEE in the Netherlands, depending on different 

sources of data. This discrepancy relates to problems of registration: (1) seasonal and 

circular migrants in particular work in horticulture or agriculture, and they are often 

not registered, and (2) many of them work through an employment agency, and thus are 

registered in the sector of the employment agency and not in the agricultural sector. 
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2.4 Conclusions and recommendations 

The IMAGINATION project sheds light on the increasing differentiation of 
mobile EU citizens from CEE Member States residing in urban regions in the 
EU-15 and Turkey. To capture the multiple types of mobile EU citizens, the re-
searchers developed a typology of CEE migrants (TOMs), departing from the 
diversity in socioeconomic statuses and the time of residence. The descrip-
tion of the differentiation of intra-EU movements from CEE to the countries 
and urban areas covered by the IMAGINATION project also provides policy 
relevant insights into these different types of mobile EU citizens. This kind 
of knowledge is indispensable for developing appropriate policies and for in-
formed discussions. However, there are still many obstacles for an adequate 
data collection, due to incomplete and out-of-date data, and problems of reg-
istration. 

The following policy guidelines can be drawn from the findings present-
ed in the chapter:

Recommendations at EU level:
ז  Improve the knowledge base on intra-EU movements and mobile EU cit-

izens. 
ז  Harmonise and synchronise data on mobile EU citizens in order to make 

them comparable across the EU.

Recommendations at national and regional level:
ז  Recognise the diversity of types of mobile EU citizens in the data collec-

tion. Consider whether it is useful to use the typology of CEE migrants 
(TOMs) as a basis for data collection.

ז  Improve the knowledge base on mobile EU citizens. The current lack of 
information on some categories of these mobile citizens hinders the de-
velopment of strategic planning and effective policies. Meet the need for 
up-to-date, adequate and comparable data.
1. Consider alternatives for collecting data on unregistered mobile work-

ers. 
2. Collect data on all relevant characteristics of mobile EU citizens rel-

evant for strategic planning, on their mobility features and demo-
graphic characteristics, including age, gender, education, professional 
background, and legal status.

3. Cooperate with countries of origin to improve data collection on mo-
bile EU citizens.
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Recommendations at local level:
ז  Recognise the diversity of types of mobile EU citizens in the data collec-

tion. Consider whether it is useful to use the typology of CEE migrants 
(TOMs) as a basis for data collection.

ז  Improve the knowledge base on mobile EU citizens by making use of avail-
able national data and supplementing it with local data on mobile EU cit-
izens. Combining data sources, conducting surveys, and cooperation with 
communities of mobile EU citizens from CEE can be helpful in improving 
data and knowledge. 

ז  Coordinate the data collection on mobile EU workers with neighbouring 
municipalities, for the administrative borders of municipalities seldom 
coincide with the borders of the local labour and housing market for mo-
bile EU citizens.
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3

Urban consequences of intra-EU 
movement from CEE 

Intra-EU movement from CEE impacts on both the host regions and 
the mobile EU citizens themselves. Urban regions, consisting of urban 
centres as well as suburban and rural surroundings, are the main 
destination of mobile EU citizens. What are the specific consequences 
for these regions and for the mobile EU citizens? What issues should 
receive attention from governments and stakeholders? How to collect 
data on these impacts and how to monitor them? This chapter present 
insights into these issues and formulates a series of recommenda-
tions. First, it presents insights of the IMAGINATION project into six 
central domains: the labour market, housing, registration, social and 
political participation, language and education, and health care. Next, 
a few policy-relevant cases concerning the consequences of the inflow 
of mobile EU citizens will be elaborated on, illustrated with examples 
from the IMAGINATION project. For urban stakeholders it is essential 
to pay attention to two factors that determine the participation of 
mobile EU citizens in local society: access to information and individ-
ual language skills. In addition, it is important to discern between the 
urban impacts of different types of intra-EU movement and to identify 
the interlinked consequences. Special attention is required regarding 
inter-linkages that may lead to exploitation and marginalisation of 
mobile EU citizens. Finally, intra-EU movement may require adaption 
of institutions and services to the changed circumstances to utilise the 
new opportunities.

3.1 Introduction 

Most of the highly diverse group of mobile EU citizens arrive and work in 
urban regions in the EU-15. What are the consequences for urban regions of 
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reception? And what are the consequences for the mobile EU citizens them-
selves? Which of these should receive attention from policymakers? The 
IMAGINATION project demonstrates once again that the knowledge of the 
urban consequences of intra-EU movement from CEE is often fragmented, 
incomplete and not up-to-date. This may hinder the development of effective 
policy strategies and approaches.

This chapter presents the main findings from the IMAGINATION project re-
garding the impact of intra-EU movements on urban regions as well as the 
consequences for mobile EU citizens. Both consequences are to some extent 
interlinked, but they should be clearly distinguished. The insights are pre-
sented in the following order: 

ז  A summary of the main research findings (3.2)
ז  A presentation of some policy insights, illustrated by a selection of exam-

ples (3.3)
ז  A recapitulation of the most important policy-relevant insights combined 

with policy recommendations (3.4). 

3.2 Urban consequences of intra-EU movement: 
research findings

The IMAGINATION project investigated the consequences of intra-EU move-
ment for urban regions and mobile EU citizens by means of a multiple stake-
holder-based approach, making use of information provided by more than 
220 stakeholders and experts (see Chapter 1). Most stakeholders perceive 
‘mobile EU citizens’ as being able to feel ‘at home’ as temporary migrants, 
while those who intend to stay are generally able to successfully integrate in 
any host society and labour market within the EU. At the same time, however, 
they also underline that urban host regions – as well as the mobile EU citi-
zens themselves – are also considerably influenced by intra-EU movements, 
both positively and negatively. This section provides an overview of some of 
the major policy-relevant findings in six central domains: the labour market, 
housing, registration, social and political participation, language and educa-
tion, and health. 

Labour market
The majority of mobile EU citizens from CEE move to urban regions in EU-
15 Member States for economic reasons, mainly for employment or to offer 
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services as entrepreneurs. Labour market participation is generally consid-
ered a key indicator of successful involvement in other domains. The urban 
regions studied in this project are represented as among the most attractive 
destinations in terms of economic opportunities. However, in many cases, 
mobile EU citizens from CEE seeking regular employment face difficulties 
when it comes to finding a formal job, and they frequently end up working 
in the informal market. Another salient feature is the mismatch between the 
skills and qualifications mobile EU citizens have acquired in their country of 
origin and their professional occupation in the country of destination. This 
mismatch, habitually referred to as ‘de-qualification’, will be discussed in the 
next section. One needs to add, however, that it is only considered an issue 
for mobile EU citizens who decide to settle in the host country for a longer 
period of time. 

Housing
According to the majority of stakeholders interviewed in this study, afforda-
ble housing for mobile EU citizens is one of the most urgent issues faced by 
many regions of reception, including Turkey. Accommodating the past and 
current inflows of people in both temporary and permanent housing may 
cause strong competition on the affordable housing market. It implies a ma-
jor challenge because of the limited length of stay of many of these mobile 
EU citizens (a requirement for social housing) or due to financial constraints. 
These factors are excluding them from home ownership and appropriate 
rental conditions. Mobile EU citizens from CEE are increasingly exposed to 
informal contracts, sharing low standard apartments, and they are vulner-
able to paying higher rents than native citizens. Mobile EU citizens are thus 
exposed to discrimination and marginalisation, resulting in overcrowded 
houses, homelessness and increasing problems both for disadvantaged areas 
and for the mobile EU citizens themselves. 

Registration 
The Free Movement of Citizens Directive 2004/38/EC allows for the free 
movement and residence of EU citizens across the European Economic Area. 
Each individual country defines the way in which this abstract right is grant-
ed. The stakeholders interviewed in the IMAGINATION project all mention 
the common issue of the lack of knowledge and information about registra-
tion procedures, including required documents, and especially the need for 
more information on these requirements before leaving the country of ori-
gin. Furthermore, because registration is mandatory for EU citizens only af-
ter 3 to 4 months of stay in another Member State, local authorities lack data 
on short-stay mobile EU citizens. There is some variation between Member 
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States in the exact interpretation of these requirements, while some coun-
tries are experimenting with registration procedures for short-stay mobile 
EU citizens. A sound registration procedure is essential for strategic planning 
as well as to prevent negative consequences.

Social and political participation 
Lack of information regarding registration procedures, social welfare and se-
curity seems to be a major issue shared by mobile EU citizens in all countries 
of research. This issue is often linked to language barriers. More in general, 
social and political participation of mobile EU citizens largely depends on 
their command of the local language, and then later often increases with the 
length of stay. Diaspora networks may function as an important source of 
information, while at the same time they offer support to newcomers. Social 
participation may also be mediated by churches, sports clubs and their chil-
dren. Regarding political participation, mobile EU citizens can only vote at 
local and EU level, unless they change their nationality. 
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Language and education 
Language proficiency should be considered a prerequisite for participation 
in almost all domains, ranging from the labour market to political involve-
ment. The language skills of mobile EU citizens from CEE habitually differ be-
tween categories. Attending courses and achieving advanced language skills 
is a major challenge for the majority of mobile EU citizens from CEE, mainly 
due to the following obstacles: 

ז  Restricted availability of language courses;
ז  The available courses often do not take into consideration differences be-

tween types of mobile EU citizens;
ז  Limited financial means;
ז  Time limits.

In addition, a number of stakeholders also mentioned the need to give atten-
tion to the consequences of the inflow of mobile EU citizens for schools and 
education. For, after some time children will join their mobile parents. 

Health care 
In all four countries, registered mobile EU citizens from CEE do not face any 
major issues regarding access to health care services, according to the stake-
holders. Implications for the health care sector are rather complex when it 
comes to poor mobile EU citizens from CEE who lack social insurance and 
suffer from social and economic burdens. The issue is mainly addressed by 
NGOs, such as the Swedish ‘Läkare i Världen’, highly experienced in meeting 
undocumented, destitute EU citizens. In the Netherlands, there is a high level 
of ignorance or unawareness concerning social security rights by both mo-
bile EU citizens from CEE and Dutch professionals. Many mobile EU citizens 
return to their home country in order to visit the doctor or dentist, mainly to 
avoid paying a high price. Uninsured mobile EU citizens from CEE arriving in 
Austria represent a challenge for the healthcare system in general and hos-
pitals in particular. Nevertheless, initiatives such as the AMBER-MED NGO in 
Vienna, backed by the city and private donors, as well as the mobile medical 
offices run by the NGO Caritas in, Vienna and Linz, both offer basic medical 
care and support for the homeless. In addition, a hospital in Vienna offers 
multilingual health provision for those who lack German language skills.

The effects of intra-EU movements differ not only between urban regions of 
destination, but also within urban regions, in particular between urban cen-
tres and nearby rural areas. Urban and rural areas may differ in both the 
types and numbers of mobile EU citizens they receive and the consequences 
of these types of mobility. For instance, cities appear to be better equipped 
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to welcome newcomers and provide them with suitable services. They are 
attractive to a greater variety of mobile EU citizens. Less urbanised munic-
ipalities on the outskirts of urban regions are often poorly prepared due to 
smaller populations and limited infrastructure. Because cities attract a great-
er variety of mobile EU citizens, the consequences end up being more differ-
entiated, ranging from domains such as housing and the neighbourhood, to 
labour market, education and health. In rural areas, most mobile EU citizens 
from CEE live in accommodation provided by their employers or reside in the 
neighbouring cities. Therefore, housing and neighbourhood consequences 
are hardly or not present at all in rural areas. Regarding language, education 
and health, cities provide more services for linguistic, educational and health 
issues than the rural areas. 

3.3 Policy relevant insights and examples 

Following the brief overview presented above, one can conclude that there is 
a clear correlation between consequences in different domains. Stakeholders 
noted that many of the issues regularly remain invisible or unnoticed, since 
they are not defined as real and urgent problems to be tackled. This is partly 
due to a lack of information and data. The present section will elaborate a few 
policy relevant cases that should receive due attention from policy makers, 
and illustrate them with examples from the IMAGINATION project. 

Most of the mobile EU citizens attracted to urban regions become very 
well integrated after a certain period of time, or they return to their country of 
origin. However, it is undeniable that there are also negative consequences of 
intra-EU movement from CEE, both for the mobile citizens themselves and for 
the urban regions and their populations and institutions. The consequences of 
intra-EU movement on urban regions are determined to a large extent by the 
types and numbers of mobile EU citizens on the one hand, in combination with 
the characteristics of available services and institutions on the other. 

The IMAGINATION project shows that it is essential for urban stakeholders:
ז  To recognise the comprehensive factors that determine the problemat-

ic – and the successful – participation in local society. Two wide-ranging 
factors deserve attention in particular: access to information and the indi-
vidual language skills of the mobile EU citizens. 

ז  To distinguish between the consequences of different types of intra-EU 
movement for urban regions. Because most mobile EU citizens from CEE 
arrive for economic motives one should discern between the urban effects 
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of the arrival of working and non-working mobile EU citizens. 
ז  To identify the specific ‘chain of implications’ of each type of intra-EU 

movement, and especially to look for the inter-linkages that may reinforce 
each other and could ultimately lead to marginalisation. 

ז  To pay attention to suboptimal results due to the underutilisation of the 
opportunities offered by intra-EU mobility and to consider adapting the 
institutions to the changed conditions. 

These issues are discussed below in more detail. 

The crucial interface: access to information and language skills
There are two comprehensive factors that shape the positive or negative in-
terlinked effects of intra-EU movement on urban regions: access to informa-
tion and the language skills of the mobile EU citizens. 

Lack of information regarding the local labour market, the housing market, 
registration, social security and education constitutes a recurrent factor in 
explanations – by stakeholders – of negative effects of intra-EU movements 
on urban regions and for the individuals concerned. There are many factors 
that may impede information transfer and the supply of information, both on 
the part of the mobile EU citizens themselves and on the part of governments, 
employers, employment agencies and housing and health organisations. Fac-
tors are amongst others: language barriers, financial constraints, unaware-
ness of the relevance of this category of citizens, websites and brochures that 
are not detailed enough, and mobile EU citizens who tend to rely on compa-
triots and friends for information instead of seeking advice from institutions 
of the host society. Thus not only the content, but also the form and way of 
providing information are crucial.

Text box 10: Advantages of accessible information

More and better accessible information is needed, for this will benefit:

ז  Individuals planning to leave their home country, to prevent them departing 

ill-prepared and with unrealistic expectations, as is often the case at present.

ז  The mobile EU citizens in destination areas. It will help them in accessing the labour 

market, seeking affordable housing, or making use of the health care system.

ז  The local authorities, institutions and the wider society will benefit indirectly. Better 

accessible and adequate information will reduce the scope for criminal and illegal 

activities, including exploitation of workers by employers and slum landlords. It is also 

beneficial for utilising the opportunities offered by intra-EU movement and to avoid 

integration problems.
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Lack of information will probably have a stronger effect in urban than in rural 
regions, because of the complexity of urban societies and institutions. On the 
other hand, cities have more experience with informing migrants, and thus 
will have more elaborated services to supply information. 

There are various ways to make information accessible, for instance by set-
ting up information desks in receiving cities, by including stakeholders and 
NGOs in the provision of information, and by obliging employers to provide a 
certain minimum of information. Countries of origin may improve the availa-
bility of information as well, by cooperating with EU information online plat-
forms and countries of destination. In addition, organisations of mobile EU 
citizens from CEE could play a role. The next chapter will discuss the policy 
measures at greater length. 

Individual language skills constitute another comprehensive factor that 
explains the impact of intra-EU mobility on urban regions. The lack of knowl-
edge of the language of the region of reception hinders participation in all 
societal domains. All stakeholders consider language proficiency as a prereq-
uisite to succeeding in the host society. 

Text box 11: Importance of language skills

Language skills: 

ז  Are a prerequisite for gathering adequate information on the local society and its 

institutions,

ז  Constitute a minimal threshold for participation in the local society;

ז  Are essential for acquiring skilled jobs, and thus to improve the labour market 

position; 

ז  Are pivotal points in minimising dependency and vulnerability, as well as to empower. 

The language skills differ not only between individual mobile EU citizens, 
but also between types of mobile EU citizens. Improving individual language 
skills is often not worthwhile for seasonal workers, but it is indispensable 
for those who intend to stay for a longer period of time. Language acquisi-
tion is thus related to the length of stay, but also to the educational level of 
the mobile EU citizens and the occupations in which they work. English lan-
guage proficiency may suffice for knowledge workers in certain professions. 
Interviewed stakeholders in Austria highlighted that being multilingual can 
also provide benefits for the mobile EU citizens and for society in general. 
For urban stakeholders it is important to investigate the barriers for mobile 
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EU citizens to access language courses, including factors such as cost, time, 
supply and levels. 

Recognise inter-linkages, to prevent a downward spiral and 
marginalisation 
A noticeable observation made by IMAGINATION researchers was that the 
implications in urban domains vary for different types of mobile EU citizens. 
In addition, these consequences are often interrelated, showing a chain of 
ramifications causing a reinforcement of negative effects. For some types of 
mobile EU citizens these interlinkages result in a vicious circle that is difficult 
to escape from. In this respect it is important to differentiate between conse-
quences for working and for non-working mobile EU citizens. 

Working mobile EU citizens 
Higher wages and broadening experiences are still the predominant reasons 
for intra-EU movement from CEE to destinations in the EU-15. Chain impli-
cations occur frequently among mobile EU citizens migrating for economic 
purposes. Different types of interlinkages can be identified:

ז  Clustered contractual relationships, leading to multiple depend-
encies. One case illustrating this interlinkage is the propensity of em-
ployment agencies to set up clustered contractual relationships with 
short-term manual workers (see Text box 12). 

ז  Informality trap. A considerable number of the mobile EU citizens in, for 
example, Austria, Sweden and Turkey, seem to be caught in the ‘informal-
ity trap’. Due to non-registration, CEE migrants have only very limited or 
no access to social security and language courses and, as a consequence, 
they end up in the informal labour market.

Text box 12: Clustered contractual relationships

Package deals are particularly common in the Netherlands. Dutch temporary 

employment agencies can provide a range of services by which they control the 

temporary recruitment process, but also housing, insurance and travel services. As such, 

housing is considered as a labour condition, which leads to multiple dependencies and an 

increased vulnerability of mobile workers. 

ז  Increased risk of exploitation because of vulnerable position. The 
chain of implications of informal work can be reinforced by a vulnerable 
position of categories of mobile EU citizens. Domestic workers face par-
ticular interrelated implications, as they often work informally and in pri-
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vate households. Due their vulnerable status and their invisibility, there 
is a high risk of exploitation. In Austria, for example, private household 
workers in the care sector often live with their employers and are mainly 
women, and thus further increasing their vulnerability to exploitation. 

ז  Increased risk of exploitation because of particular regulations. Reg-
ulations and institutional arrangements may – unintentionally – increase 
the risk of exploitation. This seems to be the case particularly for sex 
workers, but also for some self-employed workers (see Text box 13). 

Text box 13: Regulations may increase risk of exploitation

Some stakeholders argue that in places where no legal street prostitution spots are 

created, activities are driven underground and as a result women in prostitution in these 

cities and countries face an increasing risk of vulnerability and exploitation. 

There are also other examples of unintended negative effects of specific regulations. For 

instance, the relative high numbers of self-employed mobile EU citizens in Austria and 

the Netherlands is partly caused by the transitional provisions in these countries. The 

effects are still visible. Self-employment is imposed on them by the circumstances they 

find themselves in, and many mobile EU workers are still being exploited as one-person 

companies. This is related to the problem of social dumping. 

The interlinked implications mentioned above not only reinforce negative 
consequences for the mobile EU citizens themselves, but often also have ad-
verse effects on the urban region. For instance, there is a widespread concern 
that EU rules for open borders in combination with the market forces would 
boost the in-flow of low-wage workers who compete unfairly with native 
workers. This phenomenon is known as ‘social dumping’ and it is often re-
lated to practices of exploitation of these workers by clustered contractual 
relations or in the informal economy. 

Non-working mobile EU citizens
Non-working mobile EU citizens may also suffer from interlinkages between 
various societal domains. For family members these interlinkages largely de-
pend on the socio-economic and legal position of their working partner or 
parents. 

A category that already receives considerable attention in the media and po-
litical discussion are beggars and homeless mobile EU citizens from CEE. In 
this case, there are many interlinked mechanisms that reinforce each other 
and cause further marginalisation. In order to be entitled to assistance or to 
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get a formal job, homeless individuals need an address, which they do not 
have. In order to open a bank account or to get a formal job, they need a social 
security number, which beggars and homeless lack because of their irregular 
status. Conversely, this group causes relatively many problems in urban re-
gions, in particular in shopping areas and neighbourhoods where they live.

Special attention is required to the problems faced by children of mobile EU 
citizens and their participation in education. Here, the main problems are 
language proficiency and lack of knowledge regarding the school system, in 
combination with temporariness of stay and the vulnerable position of their 
parents. 

The consequences for children and schools may differ in relation to:
ז  The extent to which the school system is equipped to accommodate chil-

dren of migrants (in general). There are remarkable differences between 
regions and between types of education. 

ז  The socio-economic status and intentions with regard to the length of 
stay. For example, in The Hague and Rotterdam regions there are many 
temporary workers from CEE, which create problems concerning chil-
dren entering and leaving schools frequently. In contrast, CEE pupils in 
the Gothenburg region are not considered a problematic group, partly due 
to the rather permanent presence of mobile EU citizens from CEE in this 
region.

ז  The proximity between regions of origin and destination. Schools at the 
eastern Austrian border receive relatively many pupils from CEE, often 
commuting on a daily basis.

ז  The age at which the children enter the schools. Children who migrate in 
early childhood usually integrate rather well because they learn the lan-
guage by doing, while teenagers face more difficulties due to insufficient 
language proficiency and diverging curricula. 

Text box 14: Differences in accommodating CEE children

The Gothenburg schools have established practices to offer schooling to children of 

migrants (esp. asylum seekers), and therefore the inclusion of the children from CEE 

seems to pose no particular problems. 

Supporting measures are often limited to compulsory schools. Thus, for instance, Austrian 

vocational schools offer far less supporting measures for migrant children in general, 

which results in considerable problems for newcomers with little or no knowledge of 

German.
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Suboptimal results and underutilisation of opportunities
Identifying urban consequences of intra-EU mobility on urban regions should 
not be limited to negative consequences, but include attention for positive ef-
fects to utilise these opportunities. The arrival of mobile EU citizens is to be 
considered as an opportunity for the labour market. Opportunities are not al-
ways recognised, however. The experts interviewed responded that the skills 
of many mobile EU workers are underutilised, because they are working be-
low their level of qualification. This is referred to as the de-qualification 
issue. Main causes for this consequence are the lack of information about the 
recognition of qualifications, weak networks and insufficient language pro-
ficiency. Labour market regulations – meant to protect local workers – may 
also hinder the access to skilled jobs.

There are many reasons to remove unnecessary barriers. However, one 
should be aware that different perspectives are possible. The de-qualification 
issue has been discussed differently among different national contexts. In the 
Austrian case, de-qualification is considered a negative consequence, related 
to complex regulations concerning the recognition of qualifications of mobile 
EU citizens (see Text box 15). While in the Dutch case the same problems are 
identified, the stakeholders underlined that mobile EU citizens from CEE can 
utilise the opportunity to improve their tacit skills, gain international experi-
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ence and build a portfolio that may reward their future opportunities when 
returning to the country of origin. Thus, from a perspective of temporary mi-
gration the problem may be redefined as an opportunity. Nevertheless, many 
of these supposed temporary workers end up staying for a longer period of 
time, resulting in the issue of underutilisation of talents. 

Text box 15: De-qualification issue in Austria

Austrian experts have elaborated on the problem of de-qualified work extensively. Many 

mobile EU citizens from CEE are working below their level of qualification at least at 

the beginning of their stay. Among the decisive factors are the strict and to some extent 

inscrutable rules and regulations regarding the recognition of qualifications, a lack of 

information on foreign education systems and curricula and difficulties in translating 

certificates. As long as wage differentials remain to exist, mobile EU citizens from CEE 

will go on to pursue this strategy. ‘Yet better qualified people arrive and take up jobs 

where they earn more than at home. Thus, highly qualified people take up low-qualified 

jobs like sitting at supermarket checkouts. Still they earn much more and often speak 

German well … For those who come from Slovakia and Hungary, low-wage jobs are in 

fact high-wage jobs’ (an Austrian stakeholder). 

3.4 Conclusions and recommendations 

The research results have shown that the increasing number of mobile EU cit-
izens from CEE arriving in other European destinations is considered both as 
a challenge and as an opportunity. Policy-makers should be aware of the fact 
that cities are affected in many ways and in several domains. In addition, the 
different types of mobile EU citizens from CEE represent very specific char-
acteristics and needs that should be taken into account by institutions and 
services. The involvement of and closer collaboration with relevant stake-
holders is important to be able to perceive and grasp the different dimen-
sions of the problems and to tackle them efficiently. Some factors determine 
the achievements of mobile EU citizens in various domains, in particular ac-
cess to information and language proficiency. Mobile EU citizens are in need 
of support in these areas, even if they arrive from neighbouring countries.

The presentation of the findings has made it clear that local authorities are 
often not well informed about the consequences of the EU movements to ur-
ban regions. Many issues remain unnoticed, while other urban implications 
are identified from a sectorial perspective only. Thus interlinked implications 
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remain concealed, such as the effect of linkages between language, regis-
tration and housing. Therefore there is a need to approach the issue from 
a holistic point of view and take into consideration the fact that the arrival 
of mobile EU citizens has an impact on many different domains in an urban 
region and that these may reinforce each other. Sectorial perspectives may 
be countered by involving all relevant stakeholders in policy discussions and 
in the collection of information and in monitoring. Another way to improve 
data collection and knowledge consists of collaborating with an independent 
knowledge institute. This involves the responsibilities of local, regional and 
national authorities.

A series of policy guidelines can be drawn from the IMAGINATION findings 
on urban consequences of CEE migrants for authorities and stakeholders of 
urban regions at local, regional and national level. 

Recommendations at EU level:
ז  Improve the knowledge base on intra-EU movements and their conse-

quences for regions of destination. 

Recommendations at national and regional level of countries of destination:
ז  Improve the knowledge base on mobile EU citizens and the local impacts.
ז  Give special attention to two crucial factors relevant for the impacts in all 

domains: the need for more and accessible information and opportunities 
to learn the language of the host country. 

ז  Promote the proper registration of mobile EU citizens. 

Recommendations at local level of regions of destination:
ז  Improve the knowledge base on mobile EU citizens and the urban im-

pacts, by combining data sources, conducting surveys, and by cooperation 
with communities of mobile EU citizens. 

ז  Distinguish between impacts of different categories of mobile EU citizens.
ז  Coordinate the data collection on mobile EU workers with neighbouring 

municipalities, for the administrative borders of municipalities seldom 
coincide with the borders of the local labour and housing market for mo-
bile EU citizens.

ז  Give special attention to two crucial factors relevant for the impacts in all 
domains: the need for more and accessible information and opportunities 
to learn the language of the host country. 

ז  Promote the proper registration of mobile EU citizens. A sound registra-
tion procedure is essential for strategic planning as well as to prevent neg-
ative consequences. 
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4

Developing governance approaches 
towards urban consequences of 
intra-EU mobility 

How do we respond to the urban consequences of intra-EU mobility? 
What are appropriate policy approaches? How do we cooperate with 
stakeholders? How do we coordinate the policy approaches? This 
chapter will discuss these questions, departing from the research 
findings on governance approaches developed in the eight urban 
regions investigated. In some cases, different policy approaches have 
been developed in response to comparable urban policy challenges. 
These differences may reflect discrepancies in existing policies, rules, 
legislation and institutions. After an overview of the main research 
findings, some governance approaches are discussed in greater detail. 
The focus lies on access to information and individual language skills, 
preventing a downward spiral and marginalisation, adapting institu-
tions to utilise the opportunities offered by new developments, as well 
as issues regarding the coordination of governance approaches. The 
chapter concludes with recommendations for policy makers. 

4.1 Introduction 

Intra-EU mobility from CEE affects urban regions in many different domains 
and ways. The present chapter focuses on the development of governance ap-
proaches by public and private actors to address these urban consequences. 
After a brief overview of the main research findings (section 4.2), the subse-
quent section discusses some themes more extensively. 
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4.2 Urban governance of intra-EU mobility: research 
findings 

The comparative analysis of the IMAGINATION project offers highly poli-
cy-relevant insights on which policy approaches have been developed in re-
sponse to the challenges, as well as on how the processes of agenda setting, 
policy development, networking and lobbying were organised, and with what 
results. As mentioned in the introduction, a mixed methodological approach 
was used, consisting of desk research, semi-structured experts’ interviews, 
focus groups and a parallel network analysis. This section summarises the 
main results on the governance of intra-EU mobility in urban regions in Aus-
tria, Sweden and the Netherlands, with Turkey as a contrasting case. 

Special attention was given to the analysis of the way all administrative and 
political levels from the EU, to national, regional and local ones were involved 
in governance approaches and actions, precisely because the governance of 
the impact of intra-EU mobility has the potential to involve all administrative 
levels. However, the main outcome of the analysis was that EU-level officials 
and institutions are seldom involved in governance actions concerning 
urban consequences of intra-EU mobility. The bulk of the governance re-
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sponses started at the local level and often remained there, frequently in-
volving horizontal networks. This is understandable, for the consequences of 
intra-EU mobility , such as housing shortages, neighbourhood unrest, beggars 
and homeless mobile EU citizens on the streets of cities, are most directly 
felt at local level. Local authorities cooperate with various stakeholders, de-
pending on the specific issue and the already existing networks. For instance, 
in all six EU urban regions investigated, local NGOs carry out tasks such as 
the provision of emergency shelters, language assistance and labour market 
counselling. 

Interactions between various levels of governance occur mainly between 
local, regional and national levels. The research findings demonstrated that 
municipalities have frequently sought financial, legal or administrative sup-
port from the national or regional government. Some local policies have even 
been adopted nationwide. Obviously, national legislation and institutions 
constitute the formal framework for local approaches. Moreover, in some do-
mains including the labour market and social security, local authorities have 
hardly any competences. However, even in these domains local authorities 
may play an important role, for instance by identifying problems such as 
fraud and abuse of social security, and by lobbying with the aim of influenc-
ing national policies. 

The IMAGINATION project shows that specific issues such as homelessness 
and overcrowding determine policy responses rather than the broader policy 
domains, like housing in all its facets. This is in line with the finding concern-
ing the dominance of ad hoc measures. The project provides an overview of 
the specific issues that were put on the policy agenda, and how the approach-
es were developed. Here follows a brief overview of interesting insights in 
five major domains.

Labour market 
This domain is generally within the competence of the national government. 
Still, some specific governance approaches have been developed at the lo-
cal level, linked to specific policy segments. In both Austria and the Nether-
lands – and, to a lesser extent, in Sweden – countering exploitation and wage 
dumping was a priority. It was addressed by coordinated actions by national 
authorities and local governments. In Austria, social partners also played an 
important role. A typical Austrian priority issue was that of de-qualification. 
Strategies were developed to steer mobile EU citizens from CEE into the reg-
ular labour market. 
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Housing
Housing is usually dealt with at local rather than national level; this is fur-
ther accentuated concerning neighbourhood effects of the housing of mobile 
EU citizens. There are differences between countries and regions in terms of 
focus. In Sweden, the policymakers have devoted their energies to dealing 
with homeless and destitute mobile EU citizens. In contrast, the emphasis in 
the Netherlands is on regulation of – especially short-stay – housing and the 
conditions of the accommodation accessible to mobile EU citizens. 

Registration
All urban regions are struggling with the issue of non-registration, that is, 
the issue of EU citizens who do not register although it is required. Non-reg-
istration is linked to informal work. On-site registration outside office hours, 
as practised in the Netherlands, is one possible solution. Provision of infor-
mation about registration procedures and related rights and obligations re-
ceived attention in all regions examined, although addressed differently in 
the various regions. Improving the information on the short-term stay of mo-
bile EU citizens is an issue on the policy agenda in the Netherlands and Swe-
den. National registers cover only those mobile EU citizens that reside in the 
host country for more than 3 to 6 months. Sweden and the Netherlands have 
developed special registration procedures for short-term labour with the 
aim of countering informal work and negative labour market implications.

Social security
Social security is a policy area that is dictated and most of the time also im-
plemented by national governments. However, local levels of government 
play a role in providing counselling and assistance to especially unregistered 
mobile EU citizens. 

Language and education
Formal educational and language policies at national level and responses at 
local level are rarely targeted towards EU mobile citizens from CEE. While 
the educational needs of mobile EU citizens and their children receive some 
attention in Sweden, there is a total lack of policy attention to this issue in 
the other countries examined. Some of the language training facilities for 
migrants (from outside the EU) are made accessible to mobile EU citizens; 
however there are serious problems of funding. Some local governments 
have developed complementary policies by offering language training free of 
charge or at a reduced fee for mobile EU citizens in their cities. 
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This brief overview shows that different urban regions have focussed their at-
tention on different challenges. Differences in the focus and response may be 
related to the variety in types of mobile EU citizens arriving in these regions. 
However, these discrepancies also relate to different types of political and 
administrative models of the case study countries. For instance, in Turkey a 
top-down approach dominates, Austrian officials conform to the well-estab-
lished economic tripartite corporatism involving the social partners, while 
mixed forms characterise Sweden and the Netherlands. The issues arising 
from intra-EU movement are usually interpreted from the perspective of long 
established institutional logics of the country and region concerned. These 
logics are reflected in the types of issues that are put on the agenda, how 
they are defined, what types of governance responses are developed and the 
organisations that are involved. This phenomenon is referred to as ‘framing’. 

One can differentiate between various types of framing. One type concerns 
whether policymakers regard intra-EU mobility as a policy area on its own 
right or bundle it together with other types of migration in terms of gov-
ernance response. For instance, in Austria authorities have been hesitant to 
develop any particular policies for mobile EU citizens from CEE. The scope of 
the responses is general, in order to avoid discrimination. Both Vienna and 
Linz pursue a policy of diversity based on generic measures or target groups 
that do not specifically refer to migrants. An exception is Sweden, where of-
ficials have not placed mobile EU citizens within the same category as other 
immigrants in some domains. However, even Sweden has not developed co-
herent governance approaches regarding mobile EU citizens. Only some ad 
hoc measures and policies emerged. Thus, in the urban regions of research 
there are few measures targeted specifically at mobile EU citizens from CEE, 
although many generic measures are relevant to them.

Another type of framing concerns the specific policy segments that receive 
attention. For instance, Swedish policymakers have developed few or no 
governance approaches regarding regular housing issues, but focussed their 
attention on dealing with homelessness. Dutch policymakers on the other 
hand have concentrated their efforts on handling abusive and unlawful be-
haviour by landlords and developing governance strategies about reducing 
immigrant numbers in certain neighbourhoods. Moreover, the Austrian put 
emphasis on counteracting de-qualification, which is absent elsewhere. 
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4.3 Policy relevant insights and examples 

The IMAGINATION project offers insights into how issues are put on the 
agenda, how policies are developed and decided upon, and how they are 
implemented in cooperation with various stakeholders. This section dis-
cusses policy approaches that are linked to the urban impacts that received 
attention in the previous chapter (section 3.3). In addition, it presents some 
insights into blind spots, coordination of governance approaches and pre-
conditions for policy development. 

A. General insights regarding policy approaches
Here are some general observations from the international comparison of 
governance approaches: 

ז  The agenda-setting process is crucial. Remarkable differences in policy 
attention and approaches in the urban regions emphasised its signifi-
cance. What issues receive attention and how are they framed or defined? 
National differences in this respect are inevitable, and might be meaning-
ful, given institutional differences. But contingencies in the agenda setting 
may hinder the development of appropriate responses. 

ז  The significance of EU regulations on free movement may cause inac-
tivity at national and local levels on related issues. The intra-EU mobility 
of EU citizens is to a large extent determined by EU rules and regulations 
and the EU discourse on free movement determines the framing of issues. 
In EU terms, mobile EU citizens must be treated equally and cannot be 
discriminated against on the grounds of nationality. This gives reason to 
presume that mobile EU citizens are integrated per definition. But also the 
complexity of free movement issues and the lack of clarity about respon-
sibilities result in a lack of policy actions. 

ז  Institutions habitually respond by applying their institutional logic to 
new situations. This is a factor that partly explains the substantial dif-
ferences in issues that receive attention in the countries and regions 
explored. If existing rules turn out to be inapplicable, new ones may be 
developed. 

ז  There is a general preference for generic policies and mainstreaming. 
The issue of general or specific policies and instruments is an old one with 
regard to migrant groups. According to the prevailing trend, migrant in-
tegration policies should be mainstreamed. Sometimes, governments in-
itiate specific ad hoc measures, to incorporate them in general policies at 
a later stage. This is for instance the case in the Netherlands, where some 
national labour market and housing measures targeted at mobile EU cit-
izens have been gradually mainstreamed. A relevant question is how do 
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we give due attention to specific needs, for instance of categories of mi-
grants, within the general policies. 

B. Addressing specific challenges
The previous chapter focussed on three types of challenges: access to in-
formation and individual language skills, preventing a downward spiral of 
marginalisation, and utilising the opportunities offered by intra-EU mobility, 
which sometimes requires the adaption of institutions. Below, governance 
responses to these three points of attention are discussed, together with the 
supplementary issues of coordination and blind spots. 

1. Policy approaches about access to information and improving 
language skills 
Additional and improved accessible information and offering services to mo-
bile EU citizens to develop their language skills are key factors that shape the 
positive or negative effects of intra-EU movement on urban regions. 

Access to information. In all urban regions of research, except for those in 
Turkey, national and local governments have developed some services to 
provide information to mobile EU citizens: 

ז  Welcome desks for migrants. Sometimes different levels of governance 
develop their own initiatives. For example, in Austria the national govern-
ment has initiated a welcome desk for new migrants, while at local level 
the city of Vienna has developed a comprehensive ‘Start Coaching’ project 
that is also open to mobile EU citizens. Comparable initiatives have been 
opened in Sweden and the Netherlands, generally by opening already ex-
isting information services for migrants to mobile EU citizens.

ז  Information and counselling services on labour market questions. Infor-
mation services for particular groups of migrants or specific issues are 
quite common. Various stakeholders take on such tasks as well, especially 
on labour market issues. In Sweden and Austria social partners play an 
important role in providing information for mobile EU workers from CEE, 
albeit in different ways. In Austria, social partners are important actors in 
providing information (events) in the labour market arena, being active 
on the national, federal provincial and local levels. In Sweden, the trade 
union has developed strategies to approach mobile EU citizens in domes-
tic services to provide them with information and counselling.

ז  Specific information services on rights and regulations. In all countries of 
research, information is provided with regard to regulations that are rele-
vant for mobile EU citizens, including rules of registration. Online servic-
es initiated at EU level offer information to mobile EU citizens regarding 
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their rights as EU citizens and infringement of these rights. SOLVIT espe-
cially has played an important role in the Swedish case study. SOLVIT is an 
on-line problem-solving service provided by the national administration 
in each EU country, dealing with problems caused by the misapplication 
of Internal Market law by public authorities. However, the on-line service 
platform does not seem to play an equally important role in the two other 
Member States. 

Text box 16: Provision of information and counselling by Swedish trade unions 

The presence of mobile workers from CEE has clearly affected the context of trade 

union strategies in Sweden. According to the Building workers’ union (Byggnads) 

ombudsman in Stockholm, traditional working methods have become less efficient, 

although the union continues to carry out unannounced visits and passes information 

on to the Tax Agency. Similarly in Gothenburg, Byggnads is making efforts to adjust its 

working methods. The union has hired an interpreter to communicate with workers 

from CEE and has also facilitated enrolment for non-residents with temporary contracts. 

However, as a consequence of the increased competition from mobile workers from CEE, 

they reported xenophobic attitudes and prejudice. To counter these, the management has 

expanded the course programme. 

The trade union that organises the sector of household services, the Swedish Municipal 

Workers’ Union (Kommunal), is similarly developing strategies to approach workers from 

other countries. The Stockholm branch recently opened an office dedicated to member 

recruitment, distributing information in five languages and organising meetings with 

interpreters. Kommunal Stockholm has also provided information to people with work 

permits as au pairs or household services.

For a few years ‘the union centre for the undocumented’ (FcfP) has been operating in 

Stockholm. The centre is a meeting point where undocumented migrant workers can get 

information and help if they are in a conflict with employers. The centre is managed on a 

voluntary basis by the three major trade union confederations in Sweden.

Access to language tuition. As noticed in the previous chapter, there are 
many barriers to mobile EU citizens from CEE accessing language courses, 
including cost, time, supply and motivation. Improving the language skills of 
mobile EU citizens is possible by offering: 

ז  more low-priced language training services;
ז  subsidies for language courses; 
ז  a wide range of courses (beginners and advanced courses, job-related lan-

guage courses), 
ז  courses at different times (especially in the evenings);
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ז  courses in the vicinity of areas where mobile EU citizens work or live. 
Attention should be paid to the fact that the infrastructure for language 
courses is often lacking in the rural surroundings of cities, although they 
may house a considerable number of mobile EU citizens;

ז  flexible training possibilities, including online courses.

Gradually, the authorities in the countries of study – except for Turkey – have 
come to recognise the importance of the acquisition of the language of the 
host country for improving the situation of mobile EU citizens from CEE. 
However, a coherent policy approach with regard to language acquisition for 
mobile EU citizens is lacking in all countries of research. In all countries there 
is a varied supply of courses for migrants, for instance for lower and higher 
levels, illiterates, and specific job-related language courses, as well as online 
courses. However, this variety does not always meet the needs of the differ-
ent categories of mobile EU citizens from CEE. 

Two main issues are the accessibility and financing of language courses:
ז  Courses that are inaccessible to mobile EU citizens. The existing lan-

guage-training opportunities for migrants from outside the EU have been 
made available to some categories of mobile EU citizens in all three EU 
Member States. However, often this was made possible only after lobby-
ing activities from local governments or NGOs. In Sweden, lobbying of the 
Swedish SOLVIT and NGOs has expanded the opportunities for mobile EU 
citizens to be eligible for Swedish for Immigrants courses. These cases 
show that national authorities in general are reluctant to open up lan-
guage facilities to mobile EU citizens. Lobbying and support of local au-
thorities, NGOs and EU supported platforms is vital. 

ז  Financing continues to be an obstacle. Both Austria and the Netherland in-
troduced mandatory Integration contracts for migrants from outside the 
EU (TCNs), including obligations to learn the language of the host coun-
try. Mobile EU citizens can follow these courses, but they have to secure 
their own financing. This is due to the mandatory character of integration 
agreements. EU free movement law does not allow the imposition of extra 
requirements – such as taking language courses – on mobile EU citizens to 
access the local labour market. Precisely because in Austria and the Neth-
erlands the financial support for language courses is linked to the man-
datory integration contract, mobile EU citizens cannot apply for financial 
support. However, some local authorities in Austria and the Netherlands 
have developed complementary measures, by offering language courses 
at a reduced fee, free of charge (in the Netherlands) or through language 
learning vouchers (in Vienna).
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Text box 17: Language course vouchers and the need for a clearinghouse in 

Austria

The City of Vienna proactively provides all new migrants from abroad – no matter 

where they come from – with a comprehensive ‘Start Coaching’, including the Vienna 

education booklet and language course vouchers worth € 150 for EU citizens and € 300 

for migrants from outside the EU, which are valid for courses offered by more than 40 

certified course providers. 

Generally speaking, the Austrian situation regarding governance approaches concerning 

language and the related funding landscape is rather diverse, with many different funding 

schemes and little networking among central stakeholders. A clearinghouse would be 

helpful for all stakeholders involved, also in terms of saving money spent on counselling. It 

takes a lot of time to support and guide migrants through the ‘jungle’ of course providers 

and the varying and sometimes contradicting conditions they display regarding access 

and funding. Furthermore, the rather differentiated funding landscape makes it hard for 

smaller municipalities in the urban surroundings to get access. 

2. Policies to prevent marginalisation, discrimination and exclusion
Negative consequences for urban regions and mobile EU citizens are regu-
larly caused by interrelated effects, reinforcing a downward spiral of margin-
alisation. It is important to recognise and counter such chain implications, 
including clustered contractual relationships, the informality trap and risks 
concerning the exploitation of vulnerable workers. In all three EU countries 
of research initiatives have been developed to address these kinds of nega-
tive effects. In some cases, the emphasis is rather on control of adverse effects 
on the host society, while in other cases the focus lies on helping vulnerable 
mobile EU citizens. For example, there was a notable difference between the 
Swedish focus on helping destitute and homeless mobile EU citizens, and the 
Dutch approach of controlling negative effects in disadvantaged neighbour-
hoods and of wage dumping. However, even controlling policies may have 
advantages for mobile EU citizens, because they intend to promote, for in-
stance, improved working conditions for them. 

Important areas for policy intervention that received attention in some or all 
countries and regions of research are:

ז  Countering wage dumping. This has received attention in all three EU 
Member States. In some cases national authorities take the lead, while in 
other cases the trade unions lay the groundwork.
For example, in Austria, an ant wage-dumping law has been enacted as a 
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tool to prevent the exploitation of workers in general. In Sweden, trade 
unions are actively working with issues related to intra-EU labour mobil-
ity, and pushing for regulations and increased controls, with the aim of 
countering wage dumping and the negative effects of the posting of work-
ers. Rotterdam launched the Regional Coordination Centre Fraud Control 
to control and fight exploitation and abuses with regard to the housing 
and employment of temporary foreign workers. 

ז  Countering deceptive employment agencies. This issue received at-
tention only in the Netherlands, the country with a significant share of 
seasonal and temporary workers from CEE. Rotterdam launched initia-
tives to fight deceptive employment agencies, and one of them was taken 
over by the national government. In addition, Rotterdam and The Hague 
collaborated with nearby municipalities, employment agencies and oth-
er organisations to improve control regarding exploitation and abuses. 
These initiatives stimulated the national government to intensify controls 
on wages and working conditions. This highlights the vital role of local 
governments, even in labour market issues.

ז  Preventing informal work and undocumented workers. Preventive 
policies of supplying information, contact points for undocumented work-
ers and registration services are developed in all EU Member States of 
research. 

Text box 18: Registration in the Netherlands

In the Netherlands, registration starts with a distinction between inhabitants and 

non-inhabitants. Non-inhabitants are those who are staying less than 4 months in the 

Netherlands. All basic registration is covered by the Basis Registration of Persons (BRP), 

in which inhabitants and non-inhabitants (registered in the RNI: Registration Non-In-

habitants) are registered. In both registrations, in BRP or by the newly developed RNI, 

people receive a BSN (Citizen Services Number), which people need to be able to get in 

contact with official authorities. With this BSN registration one can start a formal job in 

the Netherlands, open a bank account, use the health care system, apply for benefits and 

announce a change of address. Without such a BSN registration, one must pay the highest 

tax tariff. The BRP registration system, however, is not suitable for ‘temporarily’ (less 

than 4 months) mobile EU citizens. Therefore some municipalities developed their own, 

complementary procedures, like ‘on-site’ group registrations during the evenings. 

ז  Countering host country breaches of EU law by offering support to EU 
citizens. This is precisely the aim of SOLVIT centres, an EU managed initi-
ative in EU Member States. However, only in Sweden does SOLVIT appear 
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to operate more or less effectively. The Austrian stakeholders suggested 
improving its function by more publicity, more personnel and a higher 
budget. 

ז  Policies to counter exploitation by slum landlords and the concentra-
tion of multiple problems and social arrears in deprived areas. This is-
sue received attention only in the Netherlands, notably in Rotterdam. In 
response, the national government introduced new laws to control and 
penalise slum landlords. 

ז  Support for destitute and homeless migrants. The main focus in Swe-
den is on mobile EU citizens from CEE that are destitute and homeless. 
The Swedish policy approach is to provide vulnerable mobile EU citizens 
with at least a minimum of social support and to encourage them to re-
turn on a voluntary basis by providing free return tickets. There are also 
Dutch initiatives, sometimes with a more repressive character. The Centre 
for Homeless EU Citizens run by Caritas (Zweite Gruft) in Austria provides 
a drop-in, social and return counselling, an emergency shelter and short-
term housing. However, it lacks sufficient funds. 

Text box 19: Swedish policy to support destitute and homeless migrants

The category of homeless CEE citizens begging and or sleeping rough is seen as a 

hard-to-handle challenge for the Swedish public administration, NGOs and society. Its 

visibility in the public space has strengthened the citizens’ concerns and demands for 

action. The city of Stockholm increased the number of beds available for rough sleepers, 

developed an emergency system for indoor accommodation in the case of cold weather, 

and established a telephone line available for citizens to report any issues related to 

vulnerable EU citizens. 

Gothenburg offer assistance in the format of the Voluntary Sector Organisation Public 

Partnership, a legal construct that allows municipalities to team up with voluntary sector 

organisations to provide public services. The cooperation with an NGO and the Church 

of Sweden includes the provision of caravan spots for unregistered mobile EU citizens, 

more permanent housing, a day care centre for the children of homeless Roma migrants, 

language training and various social activities.

ז  Support for trafficked persons and sex workers. An example is the 
governance of human trafficking prevention in Sweden and Austria where 
EU citizens recruited for prostitution come primarily from CEE countries. 
It is one of the rare issues that have been handled by applying a multi-lev-
el governance approach, with formal, institutionalised interaction, both 
horizontally and vertically, within an identified, specific policy area.
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Text box 20: The Hague policy of repatriation

The municipality of The Hague has developed a policy for homeless mobile EU citizens 

without any perspective for a decent stay. In that case, the return to their country 

of origin, repatriation, is considered a solution. From 2012 onwards The Hague has 

developed a repatriation policy along three tracks. Firstly, a track on voluntarily return or 

reintegration into the labour markets, mainly executed by the Polish-Christian organi-

sation Barka. Secondly, a return track ‘with urge’ for long-term homeless people without 

any perspective who disproportionately burden the social system. This track may end 

their right to stay, which is a responsibility of the national government. Thirdly, there is a 

return track ‘with coercion’, for those who pose ‘a serious threat’ to Dutch society. 

Text box 21: Multi-level cooperation to fight human trafficking

Austria functions as a transit and destination country for human trafficking from Central 

and Eastern Europe. While human trafficking is mostly associated with sexual exploitation, 

it is also used for labour exploitation, begging and for committing property crimes. Since 

2004, the Task Force on Combating Human Trafficking has been in action and cooperates 

closely with representatives of ministries, the provinces and NGOs, as well as Europol 

and Interpol. Activities include awareness-raising measures, a list of indicators enabling 

authorities to identify trafficked persons, a pilot project of a contact point offering 

counselling and care in the respective first language. 

In Sweden, the Gothenburg police operate a squad working against human trafficking for 

sexual and labour exploitation as well as begging purposes. It offers a tentative example 

of a multi-level approach. The trafficking unit is connected with stakeholders on the 

regional, national, and European levels, as well as with police authorities in relevant CEE 

countries. They also meet with civil society organisations, as well as local businesses (the 

taxi and hotel sector) to stay informed. 

3. Policies to utilise the opportunities 
Without questioning the need to prevent negative effects of intra-EU labour 
mobility on urban regions, maximising the positive effects as well as exploit-
ing the full potential of intra-EU mobility should not be neglected. This might 
require the adaptation of services or institutions to the evolving new reality. 
When standard procedures and repertoires no longer work, this may stimu-
late the development of new policies. An example is the housing market for 
temporary migrants, which triggered the development of responses by gov-
ernments and housing corporations in the Netherlands to increase short-stay 
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accommodation options. The IMAGINATION project identified several cases 
of suboptimal results and mismatches. Ad hoc measures and opening exist-
ing services to mobile intra-EU citizens dominate as governance responses. 
However, sometimes new developments require a fundamental change in the 
framing of problems and institutional repertoires to address them. For in-
stance, EU free movement of services and workers has challenged the context 
and power balance on the Swedish labour market. In Austria, recognition of 
qualifications has become an outstandingly important issue in Vienna and 
Linz to address the problem of de-qualification. It has triggered new legis-
lation that aims at enabling more rapid and transparent recognition proce-
dures. 

4. Neglected domains and segments
A main advantage of a comparative approach is that it offers insights into 
blind spots or neglected issues. This is also one of the objectives of the in-
ternational exchange of knowledge and experiences. One should avoid pre-
mature conclusions, for noted differences may relate to differences in the 
numbers or characteristics of mobile EU citizens or particularities of insti-
tutions. However, in a tentative way a few remarkable blind spots can be dis-
cerned:
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ז  Education. In general, there is a lack of attention to educational issues 
regarding the educational needs of mobile EU citizens and their children. 
Maybe this is because their number is still small, although growing. A few 
local government initiatives have been developed regarding children from 
CEE (in the Netherlands), or migrant youth in general (in Austria and the 
Netherlands). Only in Sweden has there been some public debate on edu-
cation for children from CEE, focussing on the categories of homeless and 
unregistered children: should they be allowed to attend Swedish schools? 

ז  Affordable housing for mobile EU citizens. The housing issue received 
due attention only in the Netherlands. In that country both regulation of 
housing – to promote liveability – and housing for temporary workers 
received considerable attention. In contrast, in Austria there are several 
obstacles when it comes to accessing affordable housing as a mobile EU 
citizen, but the government takes no action. However, there is a general 
and pronounced lack of affordable housing due to a tight housing market. 

C. Coordination with all relevant stakeholders
Addressing complex issues of the impacts of intra-EU movement often re-
quires coordination with many stakeholders. Intra-EU mobility is an issue 
that potentially involves governance actions at many administrative levels. 
The IMAGINATION project analysed governance approaches with regard to 
the involvement of levels of government. 

Involvement at the EU level. Although absent in most cases analysed by the 
IMAGINATION project, the EU level was involved in some, in particular the 
following:

ז  Two instances of real multi-level governance identified by the IMAGINA-
TION researchers are situated in the labour market domain and include 
the involvement of EURES1. A first example is situated in Gothenburg, 
where EURES, the central Employment Agency and the NGO Crossroads 
collaborate to offer informational courses to mobile EU workers that ad-
dress the design of the Swedish labour market and all relevant national 
regulations. 
Another example is located in the Austro-Hungarian border region. The 
programme EURES-T Pannonia operates in the border region of Austria 
and Hungary and aims at cross-border cooperation in labour market is-
sues by offering information for employers and employees, counselling 

1  EURES (EURopean Employment Services) is an information exchange network operated 
by the public employment services in the European Union and the EFTA countries. Its aim is 
to facilitate the mobility of workers within the countries of the European Union (EU) and the 
European Free Trade Association (EFTA).
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and a bilingual labour market database. Run by the Federation of Austrian 
Industries Burgenland, the network includes – among others – the social 
partners (at national and regional level) and the Public Employment Ser-
vices of both countries. As ministries and the EU level are involved, EU-
RES-T Pannonia represents a multi-level approach.

ז  More common are lobbying activities that are (also) directed towards 
EU institutions. The most typical example is the joint letter written by 
four ministers – representing Austria, Germany, the Netherlands and the 
United Kingdom – to the European Commission in April 2013. They draw 
attention to the need for EU citizens to partake in civic integration con-
tracts, and to consider tightening the rights of mobile EU citizens from 
CEE to access social security and to develop measures that would fight 
fraud and systematic abuse more effectively. The letter has led to a debate 
at EU level and exchange of views. A few months later, the Commission 
published a Communication on ‘Free movement of EU citizens and their 
families: Five actions to make a difference’ (Brussels, 25 November 2013, 
COM(2013) 837 final). This involved measures establishing vertical struc-
tures for interaction between the EU, national and local governments and 
promoting the exchange of best practices at the local level in particular. In 
2015, ministers of some EU-15 countries wrote a letter to the Commission 
on the posting of workers, demanding the adaptation of the rules to en-
sure ‘equal pay for the equal work at the same place’. In its 2015 work pro-
gramme the European Commission proposed a labour mobility package, 
including a targeted review of the regulation on posted workers.

Involvement of additional levels of governance, especially the EU level, re-
quires a lot of networking, coalition building and exchange of views to realise 
shared ideas on problems and solutions. It takes time to deliver, for instance, 
collective lobbying of the European Commission.

Vertical coordination between national and local governments was much 
more common. Often, local authorities played a leading role in such ap-
proaches by initiating the development of policies, even in domains where 
local governments have hardly any competence. Sometimes national govern-
ments adopted the initiatives of local governments, but only when the local 
concerns were shared. This highlights the vital role of local governments. 
This is understandable, because urban effects of intra-EU mobility are pri-
marily felt as the local level. For this reason, top-down policies like those in 
Turkey are often ineffective. It also implies that resources need to be made 
available at the local level.
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Horizontal coordination and networks dominated. Bilateral lobbying and 
collaboration between receiving and sending Member States occurred only 
occasionally. Horizontal networking and cooperation takes place primarily 
at the local level. Local governments habitually collaborate with other stake-
holders, including NGOs and employment agencies. Furthermore, municipal-
ities collaborate across administrative boundaries, such as the collaboration 
between Rotterdam and the Westland on mobile workers from CEE. The re-
search showed that there are different networks, organised around various 
topics and/or actors, with different roles for actors with regard to agenda 
setting, initiating, coordinating, and steering the direction of responses to a 
specific issue. Thus, specific networks determine the agenda and policy de-
velopment. Governments should be aware of these peculiarities, and try to 
expand the networks, if necessary, for a more balanced problem definition 
and approach. 

4.4 Conclusions and recommendations

The IMAGINATION research presents an overview of the variety of govern-
ance approaches developed to address the urban implications of intra-EU 
mobility. It shows that specific areas such as access to social security, hous-
ing shortages, neighbourhood unrest and begging do not wait for national 
policies to be developed and that in several cases local policies have even 
been adopted nationwide. At the same time, local actors are in need of legal, 
financial or administrative support of regional and national authorities. 

The EU level is seldom involved in addressing urban challenges, thus con-
trasting with the need for a stronger involvement of the EU level. Among gov-
ernments, stakeholders and mobile EU citizens there is a need for additional 
and increased clarity of information on rights and regulations, because of 
the complexities of free movement. Uncertainty about who is responsible for 
issues related to free movement persists, which might explain the inactivity 
of national and local governments or why issues are put on the policy agenda 
rather late.

The variety of governance approaches offers an opportunity to learn from 
each other. Exchange of knowledge and practices should be supported. In ad-
dition, the research findings indicate that there are some serious blind spots 
in national approaches, and that coordination of governance approaches can 
be improved. It includes an important role for both European and national 



72 Handbook of Urban Governance of Free Movement in the EU

governments. Furthermore, specific services or policies for mobile EU citi-
zens from CEE are the exception rather than the rule. This should not pose a 
problem, as long as the general services and institutions are equally accessi-
ble to mobile EU citizens. The latter, however, is not always the case. 

A series of policy guidelines can be drawn from the findings presented in this 
chapter. 

Recommendations at EU level: 
ז  Provide clear information on free movement rights and obligations, not 

only to national governments, but also to local governments and mobile 
EU citizens.

ז  EU directives in the field of free movement give room for local interpreta-
tions. Evaluate whether these national variations cause problems for mo-
bile EU citizens, and take action to increase harmonisation if necessary. 

ז  Support the exchange of knowledge and experiences between cities in 
the EU on local approaches to address the impacts of intra-EU mobility. 
Promote soft intergovernmental methods for mutual learning and har-
monisation, including monitoring, evaluations and exchange of informa-
tion. 

Recommendations at national and regional level:
ז  Support local authorities in addressing the implications of intra-EU mo-

bility, with legal, financial and administrative support. 
ז  Harmonisation between different agencies and institutions is needed on 

how to define mobile EU citizens. If public employment agencies treat 
mobile EU citizens as any domestic citizen, while social security agencies 
define them as ‘foreigners’, it will cause problems for mobile EU citizens. 

ז  Create conditions for the optimal use of the potential of mobile EU citi-
zens to counteract down-skilling. 

ז  Recognise the diversity of migrants and mobile EU citizens in relevant 
policy domains. 

ז  Control negative effects on urban regions and mobile EU citizens, includ-
ing the informality trap, by offering support and information services to 
mobile EU citizens. 

ז  Ensure equal access of mobile EU citizens to migrant services, including 
language courses. 

ז  Recognise the housing needs of mobile EU citizens, and develop new 
housing concepts if needed.

ז  Recognise the educational needs of children from CEE, and the specific 
needs of children of temporary migrants. 
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ז  Collaborate with sending countries to improve the information before de-
parture. 

ז  Improve the knowledge base on mobile EU citizens. The lack of knowledge 
on the highly diverse types and numbers of mobile EU citizens and on the 
impacts on societal domains constitutes a serious obstacle to developing 
appropriate policy responses and to adapting services and institutions to 
the needs of these mobile EU citizens.

Recommendations at local level:
ז  Recognise the diversity of migrants and mobile EU citizens in relevant 

policy domains. 
ז  Ensure equal access of mobile EU citizens to migrant services – including 

language courses – and mainstream services
ז  Recognise the specific needs of mobile EU citizens within all relevant gen-

eral services and policies. 
ז  Have an eye for the spatial impact of intra-EU mobility, in particular neigh-

bourhoods and in the wider urban region. 
ז  Develop appropriate reception, information, language and housing facili-

ties for mobile EU citizens. 
ז  Improve the knowledge base on mobile EU citizens.
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5

The impact of intra-EU mobility on 
countries of origin: the case of Poland 

Intra-EU movement from CEE has an impact not only on destination 
countries, but also on countries of origin. The IMAGINATION project 
includes a case study on Poland, one of the main sending countries of 
mobile EU citizens from CEE. This case study provides knowledge on 
the different types of outflows, the implications for the country of or-
igin, and the governance responses. It offers a basis for answering the 
central questions from the perspective of regions of departure: who 
are the people who decide to leave their region? What are the specific 
consequences for the regions? How did governments and stakeholders 
respond to these consequences? What policy lessons follow from this 
case study? 

5.1 Introduction 

In 1989, Poland engaged in a democratic transition, which put an end to the 
communist system and led to the foundation of a democratic government. 
From a migration perspective, it has been transformed from a country with 
severely controlled outflows to open borders. Migration to EU Member States 
was further reinforced with Poland joining the European Union in 2004. From 
that moment, migrating Poles changed from being ‘third-country nationals’ 
to ‘mobile EU-citizens’, free to move within the borders of the EU. This chap-
ter presents the main findings from the IMAGINATION research on the case 
of Poland – by Marta Kindler – regarding the types of Polish citizens who de-
cided to leave and the resulting impact on their region of departure, followed 
by an outline of existing governance responses to counter these challenges. 
After a summary of the main findings, the subsequent section 5.3 presents in 
more detail some policy relevant insights, illustrated by a selection of exam-
ples. The chapter closes with conclusion and policy recommendations. 
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 5.2 Intra-EU mobility flows, impacts and policies: 
the case of Poland

Although emigration has been significant throughout Poland’s history, the 
number of Poles leaving increased at an unprecedented scale in the post-EU 
accession period. While in 2002, 786,000 Polish citizens were emigrants, the 
number has increased to 1.2 million Polish citizens abroad in 2011, with over 
80 per cent of them in EU countries. Approximately 2 million Polish citizens 
are staying abroad temporarily (6.6 per cent of total population, annual es-
timates). 

Characteristics of mobile EU citizens from Poland
Shortly after joining the EU in 2004, nearly two-thirds of post-accession mo-
bile citizens were men, on average under 30 years old, reasonably well edu-
cated, childless and originating mainly from villages in often economically 
underdeveloped areas in southwestern and southern Poland. However, in 
recent years the characteristics of the Polish citizens that are moving to the 
EU-15 destinations have changed, while currently all Polish regions are expe-
riencing outmigration to a certain degree. According to the 2011 population 
census, the main destinations of Polish citizens are the United Kingdom, Ire-
land, Germany and the Netherlands. 

What are the characteristics of the intra-EU movements since 2004 to the 
three EU countries of the IMAGINATION project: the Netherlands, Austria 
and Sweden? There are remarkable differences in the characteristics of mo-
bile EU citizens from Poland moving to these countries, while the nature of 
intra-EU mobility to these destinations has changed over the years. Mobile 
Polish workers to these destinations depart from different Polish regions 
(from northern regions to Sweden, from southern regions to Austria, and 
from southwestern regions to the Netherlands), while the intra-EU mobili-
ty builds on pre-accession migration networks. The intra-EU movements to 
the Netherlands include a significant share of short-term mobile EU citizens, 
more than those going to Austria or Sweden. Private employment recruit-
ment agencies play an important role in intra-EU mobility to Sweden and the 
Netherlands. The transitional arrangements appear to have had little effect 
on intra-EU movements to these three destination countries. 
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Text box 22: Post-accession intra-EU mobility from Poland to the 

Netherlands, Austria and Sweden

The Netherlands have had a long tradition of Polish migration, but saw an increase 

after Polish accession. Manual workers and workers in private households dominated in 

intra-EU movements to the Netherlands (as well as to Germany); they are on average 

over 40 years old, with vocational training and from rural areas. This contrasts with the 

mobile Polish citizens who moved to the UK and Ireland: these are on average younger, 

well-educated and from urban areas. Recently, an increasing number of younger and 

better-educated Polish citizens have left for the Netherlands. 

Austria received Polish workers with a higher concentration of women of over 30 years 

in comparison to the Netherlands. The country has experienced an increasing inflow 

since Poland’s transition to a democracy, with mainly circular migration patterns in the 

domestic work, hospitality, catering, health and social care sectors. Data from 2011 shows 

a trend towards long-term stay, with an average stay of two years.

Sweden has not seen any particular drastic increase over the last few decades, as Poles 

from Northern regions were arriving even prior to Poland joining the EU. In the 1980s 

and 1990s, the country experienced an inflow of manual workers in agriculture, mainly 

self-employed soft-fruit pickers. In the years following the accession to the EU, more 

highly skilled workers moved to Sweden, with a predominance of young women in 

recent years. The absence of a ‘drastic increase’ may be a result of strict ‘social control’ 

mechanisms in the Swedish labour market (trade unions and employer agreements), with 

wages fixed at a high level and a selection of foreign workers with particular skills. 

Nowadays there is an increasing diversification among Polish citizens who 
decide to leave the country, with more mobile citizens with higher levels of 
education and more of them originating from towns with over 100,000 inhab-
itants, although still the majority come from villages. 

At the same time, Poland has experienced a considerable number of returns, 
especially around 2008 during the economic crisis, mostly older and poorly 
educated returners who had left before 2004. In contrast, many young and 
educated ‘knowledge workers’ and ‘entrepreneurs’ appear to have left the 
country for a longer period of time or permanently. 

Impact of intra-EU mobility on Polish regions of origin
The intra-EU mobility from Poland to the EU-15 has had both negative and 
positive demographic, social and economic effects. The negative consequenc-
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es are concentrated in some traditional migrant-sending regions, like the 
Opolskie (or Opole) region in southwestern Poland. The outflow (emigra-
tion) rate for the Opolskie region is 10 times higher than the rate for Poland 
in general; the resulting impacts of the outflows differ widely between re-
gions.

Demographic effects
Intra-EU movements to destinations abroad have intensified the demograph-
ic developments in regions experiencing a high outflow of inhabitants. Habit-
ually these are economically underdeveloped areas, with large agricultural 
sectors and declining industrial sectors, often with a tradition of out-migra-
tion. Post-accession intra-EU mobility has intensified trends of depopula-
tion, ageing and declining birth rates, which are especially visible in rural 
areas and smaller cities. These developments are reinforced by the internal 
exodus of young people to large urban centres in Poland, for study or work 
purposes. Depopulation is accompanied by a reduction of infrastructure, 
with schools, kindergartens and nurseries being closed down, and reduced 
public transportation routes. This phenomenon increases the unattractive-
ness of a region as a place to live, with the risk of being trapped in a vicious 
circle. 

Social impact 
The post-accession intra-EU mobility has a considerable impact on families. 
Researchers in this field tend to use normative and blaming phrases, for in-
stance ‘full euro-orphanage’ for a situation where both parents work abroad 
and children are left behind in Poland. And some claim that it leads to pathol-
ogies among the children that have negative effects on their schooling. Others 
claim that migration causes an increase in divorce rates and fewer marriag-
es. More research is needed for better knowledge of the social impacts. In 
regions with a large share of the economically active population working 
and paying taxes abroad, it becomes difficult to maintain institutions like 
schools and care for their elderly. 

Economic impact 
Outmigration often relates to high unemployment rates, but depopulation 
may also cause shortages on the labour market. Regionally, the post-acces-
sion migration has led to labour market shortages for specialists and qual-
ified workers in some regions. The returnees generally do not possess the 
required qualifications to fill these gaps. This mismatch gives rise to unem-
ployment and marginalisation among returnees.
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On the other hand, positive effects have also been identified by the research. 
Unemployment in Poland has decreased to below 10 per cent in the post-
2004 period and general economic indexes have increased. However, these 
economic improvements are also related to other factors, including structur-
al changes. Moreover, over the past 20 years, remittances have played an 
increasingly important role in the Polish economy. They have contributed 
actively to the growth of real disposable income and household consump-
tion and reduced poverty and marginalisation of families, mainly in small 
towns and rural areas. Regions with high numbers of outflows such as Sile-
sia ( Slas kie) and Opolskie have seen improved standards of living and 
consumption, with households buying, selling and renovating their homes. 
While the national government appreciates these benefits, the regional au-
thorities in general see mostly the negative consequences of migration, no-
tably demographic change and challenges related to regional development, 
including increased polarisation. 

Governance approaches to address impacts on regions of origin
Over the last few decades, Poland has experienced three main changes in 
terms of state policies responding to outmigration as well as local and re-
gional authorities-led activities. 

Redefinition of the policy towards the Polish diaspora 
Intra-EU mobility has only recently become one of the state’s concerns. Pol-
ish authorities traditionally paid more attention to the large diaspora of Polo-
nia, Poles and their descendants who have long settled abroad, and especially 
Polish minorities in countries of the former Soviet Union. 

Facilitating access to the Polish labour market for third-country 
nationals 
In 2006, the Ministry of Labour and Social Policy recognised labour shortage 
as a serious issue. As a result, Poland introduced an employment scheme for 
short-term workers from countries of the Eastern Partnership, mainly from 
Ukraine, for temporary and seasonal employment in agriculture and horti-
culture. The scheme was further liberalised in 2009. 

Supporting activities to facilitate return
In 2008, an ‘Interdepartmental Working Group on Return Migration’ was in-
troduced to encourage the government to provide the necessary information 
for Polish citizens who intend to return. The ‘Powroty’ (Polish word for ‘Re-
turn’) information portal launched in 2009 is seen as the main flagship in this 
domain. 
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5.3 Policy-relevant insights and examples 

What policy-relevant insights provide the Polish case study on the develop-
ment of governance approaches to address the consequences of intra-EU mo-
bility in sending regions? One case study constitutes a very narrow basis for 
general conclusions. However, this case study is based on a body of knowl-
edge produced by previous research, while other studies on the impact on 
sending regions in CEE (see EUKN 2013 for an overview) support comparable 
conclusions, thus offering a slightly firmer basis for the formulation of more 
general insights.

The need for data and knowledge on mobile EU citizens
The brief description of the development of intra-EU movements from Po-
land shows an increasing diversification of the outflows with regard to the 
level of education, age groups, sex, type of migratory movement and region of 
origin. In the Polish case, there are signs that temporary migration is chang-
ing into long-term stay or even settlement. For instance, mobile citizens are 
more often accompanied by dependents (children under 14 years old) and 
around 78 per cent stayed abroad for 12 months or longer (in 2011). This is 
an element to be taken into account by policy-makers. Increasingly adequate 
data and knowledge on mobile EU citizens departing to destinations abroad 
will support policymakers and other stakeholders in developing appropriate 
strategies, policies and services. Collecting data on emigration has its own 
difficulties. Mobile EU citizens leaving their country usually do not unregister 
from the population register. Census data may offer reliable data on these 
mobile citizens, but have other limitations due to their multiannual nature. 
Data on returnees, and for instance their qualifications, is equally relevant to 
developing policies to re-integrate this group.

Recognise impacts on regions of origin
Substantial outmigration may have significant effects on regions of origin. 
The Polish case study shows that economically underdeveloped regions ex-
perience the most negative effects, because relatively many of the mobile 
workers depart from this type of region while the outflow reinforces the 
already existing downward demographic and economic developments. In-
tra-EU movement is only one of the many factors; young people also move to 
large urban centres in Poland. 

Interlinkages such as shrinking and ageing populations, reduction of services 
and economic activities, which in turn push more people out, are difficult to 
counteract. Urban shrinkage – combined with economic decline – is an ur-
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gent issue in many regions in CEE countries, but it occurs as well in regions 
in the northern, western and southern parts of Europe. Urban shrinkage is a 
complex process, and is not a typical emigration phenomenon. 

However, it is important to pay special attention to problems associated with 
the outflow of parts of the population to other countries. Intra-EU move-
ment has effects on family members, including children who are left behind. 
The decrease in the economically active population will also have effects on 
the sustainability of the infrastructure. It may become difficult to maintain 
schools and care for their elderly, adequate transportation and other servic-
es. To address specific problems or opportunities, it is essential to discern 
between the consequences of different types of intra-EU movement. Season-
al migration will have different consequences from long-term out-migration. 
One should identify inter-linkages that may reinforce each other, for example 
of children left behind by other, non-migrant, family members and the effects 
on their school performance. Furthermore, policymakers should recognise 
profound developments that demand fundamental changes in institutions 
and the spatial development of villages and cities. 

Governance approaches 
The Polish case study offers a view of possible governance approaches and 
measures to address the challenges related to the outflow of parts of the pop-
ulation. Possible governance approaches are (see also EUKN 2013):

Supplying information before and after departure 
The IMAGINATION case studies in destination countries identified the need 
for additional and improved information, both before departure and follow-
ing arrival in regions of destination. The latter appears to be a neglected 
issue in the Polish case. Recently, the Polish government has been undertak-
ing some activities to provide the diaspora with information. The European 
Employment Services (EURES) website contains a description of living and 
working conditions in the various countries of migration (including Austria, 
the Netherlands and Sweden). It also contains an information leaflet, ‘Safe 
Work Abroad’. The EURES network county employment offices (in co-oper-
ation with the EURES adviser from the regional office) organise information 
meetings, seminars and workshops. They also provide intermediary place-
ment services for unemployed people searching for work abroad. Polish 
consular offices have produced information leaflets on living and working 
conditions in the countries where migrants are based, which are available on 
the websites and distributed by the National Labour Inspectorate, as well as 
by local labour offices in Poland. However, co-operation with relevant institu-
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tions in destination countries is limited to formalities at regional and county 
level concerning the transfer of unemployment benefits within the EURES 
network. County labour offices involved in the EURES network sadly identi-
fied a lack of co-operation and general contact with foreign EURES advisers, 
severely hampering their ability to help those going abroad.

Text box 23: Employment agencies’ role in providing support and information

Employment recruitment agencies appear to bridge this gap in Poland. These agencies play 

an important role in the intra-EU movements to mainly non-English speaking countries. 

They not only match employer and employee, but also prepare prospective employees to 

take up work abroad, for instance by providing information on the country of destination 

and organising language courses. Thus, migrants using intermediary agencies get most of 

their information from these agencies, with the risk of dependency or being misinformed 

by the agencies. Thus there is a need for provision of information by an independent body. 

Developing a diaspora policy 
Many countries of emigration eventually develop policies to engage with 
their diaspora, their nationals abroad. Such a policy presupposes strong ties 
of the diaspora with the country of origin. Mobile EU citizens from countries 
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like Poland maintain close ties with the country or region of origin and their 
families, and regularly return for shorter or longer periods of time. However, 
Poland only recently redefined its diaspora policy to include the new Polish 
diaspora of mobile EU citizens. A diaspora policy can support citizens abroad 
with information, subsidies for civil society organizations, and provide ad-
vice on, for instance, social security issues. It can also help problematic cat-
egories, including those who are exploited, victims of trafficking or have 
failed to integrate abroad. Among the new diaspora priorities are increasing 
the availability of Polish language and history classes for migrant children 
abroad. All of these are official objectives of the new Polish diaspora policy. 
Other possible objectives of diaspora policies are supporting and facilitating 
investments of emigrants in the country of origin and encouraging emigrants 
to return (EUKN 2013). 

Text box 24: The new Polish diaspora policy and transnational forms of 

co-operation

The Ministry of Foreign Affairs’ policy towards Poles abroad is in the making. It already 

includes funding of civil society activities abroad. 

An ‘action plan for protection of Polish migrant workers’ rights on the labour markets of 

EU and EFTA Member States’ was adopted by the European Committee of the Council 

of Ministers in October 2012 with the aim of improving co-operation between the 

ministries and Polish consulates and establishing procedures to deal with these cases 

(questionnaires filled out by consuls). In general, consuls co-operate with local authorities 

and other institutions (trade unions, labour inspectorates, NGOs) to protect Polish 

migrant workers’ rights.

Facilitating return and reinsertion 
Returning mobile EU citizens are not always successful. As the Polish case 
study shows, returnees often do not have evidence of the new qualifications 
and skills gained abroad. In addition, they face the distrust of employers and 
intermediary agencies. As a result, they often become unemployed after their 
return. Thus there is a clear need for a policy to inform and support return-
ees with their reintegration into the labour market. Poland recently initiated 
action towards such a policy, including an information portal for (potential) 
returnees. Only if returnees arrive well prepared and informed will it be con-
ducive to their successful re-integration. 
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Text box 25: Polish policy for return migration

The Polish ‘Interdepartmental Working Group on Return Migration’ was introduced 

to encourage the government to provide the necessary information for Polish citizens 

who intend to return. The ‘Powroty’ (return) information portal launched in 2009 is 

seen as the main flagship in this domain. The portal provides basic information on the 

current Polish labour market situation and advice on administrative challenges before 

and immediately after return to Poland. The portal is interactive, with experts replying to 

enquiries within 14 days. The majority are about social security, taxes and family matters.

Addressing impacts on regions of origin
Demographic shrinkage and economic downturn are often partly caused by 
substantial outmigration, although the issue is highly complex. Economic 
regeneration of declining and shrinking regions requires a long-term, com-
prehensive governance approach. In Poland, only the region of Opolskie has 
developed a special demographic area programme, with the aim of increas-
ing the number of births, to prevent people from leaving and to encourage 
people to return to the region. 

Labour market policies
Outmigration may cause acute skill shortages. In that case, coordination with 
the recruiting agencies or countries of destination may help to control the 
outflow of skilled workers. The outflow of skilled people is sometimes la-
belled ‘brain drain’. In general, the intra-EU mobility from Poland to the EU-15 
has not resulted in major skill shortages, except in regions with major out-
flows. 

Text box 26: Polish labour market shortages and temporary workers from 

Ukraine

The labour market shortages in Poland appear to be only to a small extent a 

consequence of Poles leaving Poland. They are mainly caused by changes in the Polish 

society and labour market. Ukrainians take over jobs in agriculture, construction and 

domestic work, jobs that Poles are able to do but are no longer willing to do due to 

unfavourable working conditions. The temporary Ukrainian workers are concentrated in 

prospering and eastern border regions, in large towns and urban centres, thus not in the 

regions that experience high outflows to the EU-15. Polish authorities are not inclined 

to develop a migrant integration policy for the Ukrainians, underlining their temporary 

status. 
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5.4 Conclusions and recommendations 

There has been a clear increase in intra-EU movement from Poland to EU-
15 countries in the country’s post-accession period. Policymakers should be 
first of all aware of the fact that there is a high diversity among Polish citizens 
who leave their country, regarding, amongst others, age and education, and 
that the phenomenon of temporary migration is increasingly changing into 
more long-term stay or even settlement. Furthermore, the numbers of the 
outflow and the implications vary from one region to another, ranging from 
negative consequences to positive implications. Governance approaches to 
address the outflow of mobile EU citizens may include policies to improve 
the data and knowledge, supply of information and counselling before and 
after departure, as well as to (potential) returnees, a diaspora policy, facil-
itating return, and addressing impacts on regions of emigration and labour 
markets. 

Some policy guidelines for national and regional governments of sending 
countries can be drawn from the findings presented in this chapter:

ז  Supply information, both before and after departure, as well as to mo-
bile EU citizens who intend to return. There is a need for transnational 
information exchange about actual working conditions abroad between 
EURES representatives in the country of origin and in the countries of 
destination. Monitoring of and co-operation by the authorities with inter-
mediate agencies that have proved reliable in the provision of up-to-date 
information.

ז  Develop diaspora policies to engage with nationals and diaspora organ-
isations, in cooperation with regions of destination, to cultivate connec-
tions and offer support and information. 

ז  Develop policies to inform and support returnees to re-insert into the la-
bour market and to prevent new situations of unemployment. Special ser-
vices are needed to support those who have experienced homelessness 
and exploitation during their time abroad.

ז  Improve the knowledge base: improve data and knowledge on outflows, 
returnees and the impacts of migration. 
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6

Conclusions and recommendations 

6.1 Introduction 

This handbook is meant to support local, national and EU-level governments 
and urban stakeholders in developing appropriate policies to address the 
implications of intra EU movement from Central and Eastern Europe (CEE) 
to urban regions in the EU-15. The European IMAGINATION research project 
offers research-based evidence about the increasing diversification of types 
of mobile EU citizens, their impacts on cities in receiving regions and the con-
sequences for the mobile EU citizens themselves, as well as policy responses 
to address these impacts. The handbook aims to present policy-relevant in-
sights and develop guidelines and recommendations for policymakers and 
stakeholders, based on the research findings. 

The IMAGINATION project collected data mainly by interviews with and sur-
veys among stakeholders. This method did not produce new figures, but had 
the advantage of yielding, in a resource-efficient way, a broad overview of 
the topic even while adequate and comparable data is lacking. The research 
findings are policy relevant precisely because the interviewed stakeholders 
themselves are essential for establishing and implementing effective solu-
tions.

6.2 Main conclusions 

The objective of the handbook is to provide guidance to policymakers and 
other urban stakeholders in developing approaches: (1) to gathering data and 
knowledge on mobile EU citizens in urban regions in the EU-15, (2) to assess-
ing the consequences of intra-EU movement in key domains of urban regions, 
and (3) to developing governance approaches to address these consequenc-
es. The conclusions regarding these three objectives are set out below.
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Categorising and collecting data on mobile EU citizens
Adequate knowledge of the mobile EU citizens residing in urban regions is 
essential for assessing the urban consequences of intra-EU movement and 
for developing policies. There is a growing differentiation of intra-EU move-
ments from CEE to the EU-15, and there is a need for a more refined typolo-
gy. To differentiate among mobile EU citizens residing in the urban regions 
in the EU-15, the IMAGINATION researchers developed a new Typology of 
CEE Migrants (abbreviated as TOMs), departing from the diversity in socio-
economic statuses supplemented with the time dimension. On the basis of 
research findings, eight different categories are discerned and character-
ised, namely knowledge workers, entrepreneurs, manual workers, persons 
working in private households, sex workers and trafficked persons, students, 
non-working spouses and children, as well as beggars and homeless people. 
The aim of TOMs consists of contributing to successfully develop appropriate 
policies and to become part of informed discussions. However, there are still 
many obstacles to adequate data collection, due to incomplete, out-of-date 
and incomparable data, and problems of registration. The TOMs also helps to 
identify potential vulnerable and ‘invisible’ categories. It is a heuristic model, 
and thus creativity is required in the application of the TOMs. 

Assessing the consequences of intra-EU mobility in key domains
Intra-EU movements from CEE impacts on receiving urban regions in EU-15 
Member States, while there are also consequences for the mobile EU citizens 
themselves. Urban regions, consisting of urban centres, as well as suburban 
and rural surroundings are the main destination of mobile EU citizens from 
CEE. Stakeholders stated that several of the issues regularly remain invisible 
or unnoticed, since they are not defined as real and urgent problems to be 
tackled. This is partly due to a lack of information and data. The majority of 
mobile EU citizens from CEE move to EU-15 regions for work purposes, and 
thus major consequences can be discerned in the labour market domain. Their 
presence also has major implications in areas such as housing and neighbour-
hoods, language and education. For urban stakeholders it is essential to pay 
attention to two factors that determine the participation of mobile EU citizens 
in local society and the labour market: access to information and proficien-
cy in the host country’s language. In addition, it is important to distinguish 
between the urban impacts of different types of intra-EU movement and to 
identify the interlinked consequences. Special attention is required regarding 
inter-linkages that may lead to exploitation and marginalisation of the mobile 
EU citizens. Finally, attention is needed for sub-optimal results and related 
institutional obstacles; utilising the opportunities of the new developments 
may require the adaptation of institutions to the changed circumstances.
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Developing governance approaches to address the urban 
consequences
How should we respond to the urban consequences of intra-EU mobility, in 
cooperation with other urban stakeholders? The research findings on gov-
ernance approaches developed in the eight urban regions investigated shows 
a wide variety of approaches, including remarkable differences between the 
countries of study. In Sweden, the attention of media and politicians is fo-
cused on the homeless and beggars, in the Netherlands on neighbourhood 
problems and exploitation of mobile EU citizens by employment agencies and 
slum landlords, while in Austria the focus is on mobile EU citizens working 
below their level of qualification. These differences not only reflect different 
impacts, but also differences in agenda setting and framing, due to national 
and regional peculiarities regarding institutions and politics. The variety of 
governance approaches offers an opportunity to learn from each other, thus 
proving that exchange of knowledge and practices is a crucial area in need of 
stronger support.

In all regions and countries of research, policy approaches have been devel-
oped to advance accessible information and improving language skills. How-
ever, there is still a need for further improvements. Not only local authorities, 
but also trade unions and NGOs in the regions of research undertook action 
to counter negative consequences including wage dumping and informal 
work. This assumes proper coordination. Furthermore, the urban impacts 
may require adaptation of legislation and institutions to utilise the new op-
portunities. This was the case in Austria, where recognition of qualifications 
has become an important issue to address the problem of de-qualification. 

Addressing complex issues of impacts of intra-EU movement often requires 
coordination with many stakeholders. Intra-EU mobility is an issue that po-
tentially involves governance actions at many administrative levels. However, 
the findings show that the EU level is seldom involved in addressing urban 
challenges. Uncertainty about who is responsible for issues related to free 
movement persists, which might explain the inactivity of national and local 
governments or why issues are put on the policy agenda rather late. Verti-
cal coordination between national and local governments was much more 
common, while horizontal networks dominated. Specific areas such as access 
to healthcare, housing shortages, neighbourhood unrest and begging do not 
wait for national policies to be developed. In several cases local policies have 
even been adopted nationwide. At the same time, local actors are in need of 
legal, financial or administrative support of regional, national and EU author-
ities. 
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Consequences and governance approaches in sending countries
Intra-EU movement from CEE impacts not only on destination countries, but 
also on countries of origin. The IMAGINATION project includes a case study 
on Poland, one of the main sending countries of mobile EU citizens from CEE. 
This case provides knowledge of the different types of outflows, the implica-
tions for the country of origin, and the governance responses. The case study 
shows that there is a high diversity among Polish citizens who leave their 
country. Moreover, outflow numbers as well as demographic and socioeco-
nomic implications vary from one region to another, ranging from negative 
consequences including an intensification of demographic shrinkage and 
economic downturn to positive implications such as improved standards of 
living due to remittances. Governance approaches to address the outflow of 
mobile EU citizens may include policies to improve the data and knowledge, 
supply of information and counselling before and after departure, as well as 
to returnees, developing a diaspora policy, facilitating return, and addressing 
impacts on regions of emigration. 

6.3 Policy recommendations 

A series of policy guidelines can be drawn from the IMAGINATION findings on 
urban consequences and governance approaches to addressing the intra-EU 
mobility from CEE. Below we put forward recommendations to policymakers 
– as stakeholders – at different levels. 

EU level:
ז  Improve the knowledge base on intra-EU movements and their conse-

quences for regions of origin and destination. 
ז  Harmonise and synchronise data on intra-EU movements, in order to 

make them comparable across the EU.
ז  Provide clear information on free movement rights and obligations, not 

only to national governments, but also to local governments and mobile 
EU citizens.

ז  EU directives in the field of free movement give room for local interpreta-
tions. Evaluate whether these national variations cause problems for mo-
bile EU citizens, and take action to increase harmonisation if necessary. 

ז  Support the exchange of knowledge and experiences between cities in the 
EU on local approaches to addressing the impacts of intra-EU mobility. 
Promote soft intergovernmental methods for mutual learning and harmo-
nisation, including monitoring, evaluations and exchange of information. 
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National and regional levels of countries of destination:
ז  Recognise the diversity of types of mobile EU citizens in the data collec-

tion. Consider whether it is useful to use the typology of CEE migrants 
(TOMs) as a basis for data collection.

ז  Improve the knowledge base on mobile EU citizens and the local impacts. 
Consider alternatives for collecting data on unregistered mobile workers, 
collect data on all relevant characteristics of mobile EU citizens, and coop-
erate with countries of origin to improve the collection of data on mobile 
EU citizens.

ז  Support local authorities in addressing the implications of intra-EU mo-
bility, with legal, financial and administrative support. 

ז  Harmonise definitions of mobile EU citizens between different agencies 
and institutions. 

ז  Give special attention to two crucial factors relevant for the impacts in all 
domains: the need for more and accessible information and opportunities 
to learn the language of the host country. 

ז  Create conditions for the optimal use of the potential (qualifications) of 
mobile EU citizens and intra-EU movements. 

ז  Recognise the needs of the various types of mobile EU citizens in relevant 
policy domains, with special attention for potentially vulnerable types. 

ז  Monitor and control negative effects of intra-EU movements. 
ז  Ensure the equal access of mobile EU citizens to migrant services, includ-

ing welcome and information offices and language courses. 
ז  Recognise the housing needs of mobile EU citizens, and develop new 

housing concepts if needed.
ז  Recognise the educational needs of children from CEE, including the 

needs of children of temporary migrants. 
ז  Collaborate with sending countries to improve the information before 

and after departure and for instance to address the problems of homeless 
mobile EU citizens from CEE.

Local level of regions of destination:
ז  Recognise the diversity of types of mobile EU citizens in the data collec-

tion. Consider whether it is useful to use the typology of CEE migrants 
(TOMs) as a basis for data collection.

ז  Improve the knowledge base on mobile EU citizens and the urban impacts, 
by making use of available national data, and supplementing it with local 
data. Combining data sources, conducting surveys, and cooperation with 
communities of mobile EU citizens from CEE can be helpful in improving 
data and knowledge. Distinguish between impacts of different categories 
of mobile EU citizens. 
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ז  Coordinate the data collection on mobile EU workers with neighbouring 
municipalities, for the administrative borders of municipalities seldom 
coincide with the borders of the local labour and housing market for mo-
bile EU citizens.

ז  Ensure equal access of mobile EU citizens to migrant services – including 
welcome and information services and language courses. Orientation and 
language courses have to take into account relevant differences, such as 
differences in intention to stay.

ז  Ensure equal acces to all mainstream services, including housing, health 
care, and eduation. 

ז  Recognise the specific needs of the various types of mobile EU citizens 
within all relevant policy domains with special attention to potential vul-
nerable types. 

ז  Have an eye for the spatial impact of intra-EU mobility, in particular neigh-
bourhoods and in the wider urban region. 

ז  Develop appropriate reception, information, language and housing facili-
ties for mobile EU citizens. 

National and regional governments of countries of origin:
ז  Supply information, before and after departure, as well as to mobile EU 

citizens who intend to return. There is a need for transnational informa-
tion exchange about actual working conditions abroad between EURES 
representatives in the country of origin and in the countries of destina-
tion.

ז  Develop diaspora policies to engage with nationals and diaspora organ-
isations, in cooperation with regions of destination, to cultivate connec-
tions and offer support and information. 

ז  Develop policies to inform and support returnees to re-integrate into the 
labour market and to prevent new situations of unemployment. Special 
services are needed to support those who have experienced homeless-
ness and exploitation during their time abroad.

ז  Improve the knowledge base: improve data and knowledge on outflows, 
returnees and the impacts of migration. Cooperate with countries of des-
tination to improve data collection on mobile EU citizens.
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Glossary of terms

CEE: abbreviation of Central and Eastern Europe: former communist 
countries in Central, Eastern and Southeast Europe. The migration 
movements analysed in the IMAGINATION project are restricted to those 
CEE countries that are EU member states. 

EU-8: the 8 CEE Member States that acceded to the EU in 2004 (EU-10 minus 
Malta and Cyprus): Czech Republic, Estonia, Hungary, Latvia, Lithuania, 
Poland, Slovakia, Slovenia.

EU-2: Bulgaria and Romania: the 2 new Member States that acceded to the 
EU in 2007.

EU-15: Member States of the European Union prior to the accession of 
10 candidate countries on 1 May 2004: Belgium, Greece, Luxembourg, 
Denmark, Spain, Netherlands, Germany, France, Portugal, Ireland, Italy, 
UK, Austria, Finland, Sweden. 

Intra-EU mobility or intra-EU movement: changes of residence across 
borders in the EU, both of EU citizens and of (some categories of) 
third-country nationals. 

Third country national (TCN) is any person who is not a citizen of the 
European Union (EU), including stateless persons.
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