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Abstract

The need and willingness to change moti-
vates decision-makers and practitioners 
in the UK to take decisive integration-
oriented measures. The country has never 
succeeded in developing its own original 
policy in this area. The first steps were 
taken in 2004 with the publication of the 
Indicators of Integration, but it was only 
in recent years that work on integration 
management has been intensified. There 
is a clear departure from focusing on indi-
vidual aspects of integration and imple-
menting a  problem management system 
in a  broader context. This is reflected in 

Abstrakt

Potrzeba i  chęć zmiany motywuje decy-
dentów i  praktyków w  Wielkiej Brytanii 
do podejmowania zdecydowanych działań 
integracyjnych. Kraj ten nigdy nie wypra-
cował własnej oryginalnej polityki w  tej 
dziedzinie. W  2004 roku podjęto pierw-
sze kroki wraz z  publikacją Wskaźników 
Integracji, ale dopiero w  ostatnich latach 
zintensyfikowano prace nad zarządzaniem 
integracją. Istnieje wyraźne odejście od 
skupiania się na poszczególnych aspek-
tach integracji na rzecz wdrażania systemu 
zarządzania integracją w szerszym kontek-
ście. Znajduje to odzwierciedlenie w publi-
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the publication of the Home Office Indica-
tors for Integration framework (2019). The 
document is based on the 2004 version, 
but presents it in terms of the Theory of 
Change, which was adopted as the basis 
for designing and verifying the integration 
process in the UK. The aim of the paper 
is to compare the Integration Indicators of 
2004 with the new version in order to iden-
tify the progress of work on the integration 
system and the change in the approach to 
the problem. 

Key words: social integration, social inte-
gration in Great Britain, Theory of Change, 
Theory of Change for Integration, Theory 
of Change for Integration in Great Britain

Introduction

As globalization has made the inequalities in the political, social and eco-
nomic situations of entire societies all too clear and intensified migration is ob-
served all over the world, there is a  growing need to act in this matter. Indi-
viduals and groups migrate, join the already existing communities with all their 
diversified specificity, thus creating a completely new social situation.

One of the countries facing a significant influx of immigrants is the United 
Kingdom. It is an extremely popular destination because the country is perceived 
as a very good place to live (Integrated Communities Strategy, 2018), a demo-
cratic country with rich traditions, the essence of multiculturalism and tolerance 
towards otherness. However, this picture of a generally well-integrated society in 
which people live without conflicts and participate in civic life without obstacles 
has been verified by research. It shows that communities tend to live parallel lives 
and conflicts are commonplace, as are segregation, isolation, discrimination, and 
violence. Significantly, the issue of immigration was also the main theme of the 
referendum campaign on the UK’s exit from the European Union in 2016.

Meanwhile, the UK has no single coherent integration policy. From the very 
beginning, the activities of the authorities were focused on migration, asylum 
or anti-discrimination policies, mainly through legislation. Due to the constant 
balancing between the need to reduce immigration and the integration of im-
migrants, no significant success has been achieved in any of these areas. Para-

kacji Ramowych wskaźników Minister-
stwa Spraw Wewnętrznych dla integracji 
(2019).
Dokument ten bazuje na wersji z  2004 
roku, ale przedstawia ją w  ujęciu Teorii 
Zmiany, która została przyjęta jako pod-
stawa do projektowania i  weryfikacji pro-
cesu integracji w Wielkiej Brytanii. Celem 
artykułu jest porównanie Wskaźników 
Integracji z  2004 roku z  nową wersją by 
określić zakres postępu prac nad systemem 
integracji oraz zmiany w podejściu do tego 
zagadnienia.

Słowa klucze: integracja społeczna, inte-
gracja społeczna w  Wielkiej Brytanii, 
Teoria Zmiany, Teoria Zmiany dla integra-
cji, Teoria Zmiany dla integracji w  Wiel-
kiej Brytanii
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doxically, attempts to put a stop to immigration are matched by an increase in 
numbers of immigrants and immigration intensity.

Measures to manage integration were taken at the beginning of this century, 
but it was only in recent years that the activities have been intensified. Nowa-
days a change in the approach to integration can be observed. This is reflected 
in the publication of the framework document, the Home Office Indicators for 
Integration (Framework) (2019). The document is based on the 2004 Indica-
tors for Integration, but presents them in terms of the Theory of Change, which 
was adopted as the basis for designing and verifying the integration process in  
the UK.

The aim of the paper is to compare the Integration Indicators of 2004 with 
the new version in order to identify the progress of work on the integration sys-
tem and the change in the approach to the problem.

Change is the key element here. Its necessity implies the process of integra-
tion, motivates and directs actions. Integration is a whole process of changes on 
different levels, with consequences varying in scope and time. Observation of 
changes makes it possible to draw conclusions about positive or negative results 
of actions taken and to modify them, if necessary (also in the context of change). 
The need and willingness to change motivate decision-makers and practitioners 
in the UK to take decisive integration-oriented measures. The new document 
is based on the Theory of Change with its specific retroactive approach to the 
problem. The new solutions, appropriately promoted, can be applied on a broad-
er scale than migration or refuge-seeking. This is a good step towards an inte-
gration policy that is coherently integrated despite its extensive contextuality.

Definition of social integration

The concept of social integration turns out to be ambiguous and multidimen-
sional, therefore it is difficult to expect a  single generally accepted definition 
(Rytter, 2018). C. Ferguson (2008: 1) proposes to define it as “a process of build-
ing values, relations and institutions that enable all people to participate in the 
social, economic and political life on the basis of equal rights and opportunities, 
justice and dignity.” It is also “a state or process occurring in society, consisting 
in the fact that its individual elements tend to merge into a harmonious, coordi-
nated, and functional whole […]” (Olechnicki, Załęcki 1997: 85—86).

From the British perspective, according to the Social Integration Commis-
sion (2015: 7), social integration is “a  degree of interaction among people in 
the UK of different ages, social classes, and ethnic backgrounds.” In 2018, the 
definition was extended and in the Integrated Communities Strategy (2018: 10) 
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it is described as “communities where people, whatever their background, live, 
work, learn and socialise together, based on shared rights, responsibilities and 
opportunities […]. Communities where many religions, cultures and opinions 
are celebrated, underpinned by a shared set of British values that champion tol-
erance, freedom and equality of opportunity […].”

According to another definition, “social integration refers to interacting 
processes, personal and social changes between individuals and institutions in 
interrelated areas of life” (Charsley, Spencer, 2019), and the 2019 Report on In-
tegration Indicators treats integration as “a multi-directional process involving 
multiple changes from both incoming and diverse host communities” (Home 
Office Indicators, 2019: 11). This is how integration, with emphasis on the word 
“change,” will be understood in this paper, of course, with all the awareness of 
the fact that this definition does not exhaust the characteristics of the phenom-
enon.

Selected aspects of the theoretical perspective  
on social integration

The lack of a clear definition of integration means the lack of clear attributes 
of integration and its purpose(s), and without them the observation, measure-
ment and execution of the processes and the verification of the achieved results 
will encounter considerable difficulties. For this reason, it is necessary to present 
the problem in a manner facilitating its comprehension. According to scholars, 
the approach can vary depending on the perspective, interests, assumptions and 
values (Phillimore, 2012). Furthermore, the term is strongly rooted in social con-
texts and “no matter how many parameters are introduced in the diagnosis of 
integration, enough is never enough” (Rytter, 2018). This extremely vague con-
cept also involves a specific perspective of the nation, immigration, and the rela-
tionship between minority and majority (Framework), which clearly dominates 
in the understanding of social integration.

A  number of approaches to the problem analyzing social integration from 
different perspectives are highlighted in the academic discussion. Of the nu-
merous academic proposals, the distinction of integration dimensions made by 
A. Ager and S. Strang (2004) is more useful, or actually fundamental, for these 
deliberations because, slightly modified, it is one of the elements of the Theory 
of Change for the integration process in the UK. The authors identified ten key 
areas of integration: the first four of them: labor market participation, hous-
ing, education, and health were singled out as “means and markers.” The next 
three — intra-group links, relations with members of the dominant group and 
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contacts with the host community institutions — belong to social connections. 
Language and cultural knowledge, stability and safety were identified as facili-
tators in the process. Finally, rights and citizenship were seen as the foundation 
of integration (Home Office, 2004).

Processes in these areas can occur on their own or interact with each other, 
at different speeds, or even take the opposite direction, e.g., from employment 
to unemployment (Charsley, Spencer, 2019). If integration is considered in terms 
of mutual relations, from the perspective of the immigrant, the host community, 
and the state, the question of all these actors’ co-responsibility for their con-
tribution to integration becomes significant. Moreover, integration is context-
dependent and must be understood and planned in relation to the specificity of 
a particular place, time, individuals and their groups (Home Office Indicators of 
Integration framework, 2019:7).

Change and the theory of change in the design  
and evaluation of integration policy

The concept of integration in a social context, with all its complexity, makes 
one clearly aware of the problems that practitioners have to face measuring and 
implementing it. 

Integration  — the process between exclusion and inclusion, and social co-
hesion (Ganowicz, 2018)  — should be seen as part of changes taking place in 
society, individual communities, individuals, and groups. The lack of integration 
is manifested in isolation, alienation, segregation. They are social problems, i.e., 
according to J. Sztumski (1977), “they result from a  particular situation, they 
cannot be reconciled with norms, standards or values commonly recognized in 
a given society, which are believed to be possible to be solved or overcome by 
social activity.” This activity is aimed at making changes. According to J. Sobc-
zak (2008:24), “social change” must be understood as “the emergence of a new 
state of affairs within a  functioning social system, or its transformation may 
result from conscious actions taken by humans, but it may also be an effect of 
the endogenous development of the system or its adaptation to changes in the 
environment. The need for change is associated with the desire or necessity to 
“fix” something that does not function properly. Hence some corrective actions 
(Framework, 2008:25) aimed at solving the existing problem.

In the integration process, change is an inherent element, aimed at the trans-
formation of a dysfunctional situation in which not all actors are involved in the 
system. It is not just about their inclusion, which will mean a  change in their 
position, but about multidimensional and multidirectional modifications cover-
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ing all elements of the structure. As a result, the whole society, the community 
undergoes a change to some extent.

Today, to a greater extent than ever before, change is permanent, fast and usu-
ally takes place on a larger scale. As many processes change can and should be 
subject to planning, organization, control. Change needs management (Mastyk, 
1978; Zarębska, 2002). It is about both promoting positive and preventing nega-
tive transformations. Change can be a measure of progression or regression and 
as such must be an element of organizational processes in terms of the purpose 
of the latter, its existence and development. It is management for change and by 
change.

In the analysis and planning of organizational changes, it is interventions 
that are of particular importance because, as E. Mastyk (1978) states, they refer 
“to the use of correct ways of structuring people’s activities in organizations, 
i.e., the structuring of activities that leads to the improvement of organization’s 
performance.”

Because it is permanently embedded in social processes, change is an ideal 
tool for managing them. This is no different in the case of integration man-
agement, where the design of change and its evaluation are not inconsiderable. 
There is even a Theory of Change (ToC), which puts change at the heart of any 
strategic action.

The conducted literature review shows that there is no consensus with re-
gard to defining the Theory of Change (ToC). It is commonly understood as an 
articulation of how and why a given intervention will lead to a specific change 
(Stein, Walters 2012) or “(...) how and why an intervention in a particular situa-
tion or context can work” (Collins, Clark, 2013). According to Anderson (2020), 
at its most basic sense, the theory of change explains how a group of early and 
intermediate accomplishments sets the stage for producing long-range results.

I. Vogel (2012) observes that the Theory of Change is “(...) a dialogue-based 
process intended to generate a description of a sequence of events that is expect-
ed to lead to a particular desired outcome.” It consists in formulating a number 
of basic assumptions concerning the change that will take place in the program 
(Framework), and how all required early and intermediate results related to 
achieving the desired long-term change will be triggered and documented when 
they occur (Anderson, 2020).

According to more developed definitions, such as the one presented by the 
Center for the Theory of Change (2020), the Theory of Change is a comprehen-
sive description and illustration of how and why a  desired change is expected 
to happen in a particular context. D.H. Taplin, H. Clark, E. Collins, D.C. Col-
by, (2013) explain that the Theory of Change “defines long-term goals and then 
maps backward to identify changes that need to happen earlier (preconditions). 
The identified changes are mapped graphically in causal pathways of outcomes, 
showing each outcome in logical relationship to all the others. Interventions, 
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which are activities and outputs of any sort, are mapped to the outcomes pathway 
to show what stakeholders think it will take to effect the changes, and when.”

The Theory of Change provides a working model against which testing hy-
potheses and assumptions about what actions will best bring about the intended 
outcomes (Brest, 2010). Certain stages are distinguished in the theory: a prob-
lem, barriers, interventions and strategies, outputs, assumptions, outcomes, im-
pacts (Indicators of Integration framework, 2019a). They are illustrated in the 
table below.

Table 1
Stages of integration process in context of Theory of Change

Stage Content 

Problem It is necessary to identify the fact that the lack of integration of certain 
groups in society is real and limits their ability to access resources, serv-
ices and being part of the society.

Barriers present the key obstacles to effective integration practices
Interventions 
and strategies

divided into two categories: those that are taken into account at all levels 
and that are aimed at promoting specific aspects of integration or at elimi-
nating specific shortcomings in integration

Outputs Each block of domain-related outputs is affected by each of the interven-
tions leading to them.

Assumptions The theory of change is based on research-based assumptions about how 
results can be achieved and how contextual and environmental factors can 
affect the achievement of results. The assumptions of each intervention 
explain why an organization believes that an intervention can work. ToC as 
a whole explains why the intervention can be effective.

The outcomes Each outcome represents the integration domain proposed in the Integra-
tion Indicators structure. The complex interrelationships between the out-
comes are further defined by systematic data collection with the use of 
Integration Indicators.

Impact All outcomes in ToC, supported and interacting, lead to impact - proper 
integration of all members of the society, regardless of their background, 
who live, work, learn and socialize together, based on shared rights, respon-
sibilities and opportunities.

Sou rce: Home Office (2019a:8)

Through specific actions within the above-mentioned stages, starting from 
the end (the Impact), objectives of a different scope and assumptions of the in-
tervention are defined, and interventions that are to lead to subsequent changes 
are adjusted. The theory allows their design and monitoring, which will be pre-
sented in the subsequent part of the paper.
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The conditions for an integration policy in the UK

The British integration model has never been clearly defined (Saggar, Somer-
ville, 2012). Despite extensive experience related to problems resulting from 
large-scale immigration and refuge-seeking, no formal integration program has 
been developed yet. The presentation of potential solutions should be preceded 
by a few remarks on the factors determining the specificity of the adopted model.

Quite early, in comparison with other countries (as early as in the 19th cen-
tury), the country had to face problems related to the influx of immigrants on 
a  larger scale than ever before (Castles, Miller 2003). However, the number of 
immigrants increased significantly after World War II. Changes occurred in all 
countries, but the United Kingdom experienced them in a  special way, which 
was not without influence on its integration policy.

Almost immediately after the Second World War and with a new migration, 
tensions and even open hostility between the local population and ethnically dif-
ferent immigrants appeared (Problems of integration of immigrants, 2008). Dis-
criminatory practices and violence were widespread, and attempts were made 
to deal with them by focusing on combating discrimination and incitement to 
racial hatred, and on the mechanisms of managing relations with the commu-
nity (Policy Primer, Integration, 2020). The impulse for more decisive action 
was provided by the racial riots in 1958 and 1959 (Commonwealth immigrants 
in the Modern Era, 2020). Until the end of the 1990s, actions were limited to 
the development of legal regulations rather than integration-oriented activities, 
and the legal and political moves of that time determined the shape of the Brit-
ish integration model. It seems to constantly balance between the need to limit 
the inflow of immigrants on the one hand, and to implement certain integra-
tion measures on the other, which is reflected in the well-known statement by 
R. Hattersley (Hattersley, 1965) in a  parliamentary debate on 23 March 1965: 
Without integration, limitation is inexcusable; Without limitation, integration is 
impossible. These two pillars have been shaping the British policy in this area 
until today. At that time, integration was also perceived as a process that meant 
“equal opportunities accompanied by cultural diversity in an atmosphere of 
mutual tolerance” (Marwick, 2003). The rejection of the assimilation approach, 
and concentration on actions to ensure equality between different social groups 
while preserving social cohesion (Spencer and Rudiger, 2003), which determines 
the specificity of integration policy in the UK, is clear. 

At the beginning of the integration policy formation process, the practice of 
integration oriented towards preventing discrimination did not bring the desired 
results (Fiałkowska, Wiśniewski, 2009). The British became aware of the ne-
cessity to develop strategic solutions at the end of 20th century and beginning 
of 21st century. A  meaningful statement concerning integration was made by 
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T. Blair (2006): “Integration isn’t about what defines us as people, but as citi-
zens, the rights and duties that go with being a  member of our society.” This 
view marks the British perspective of the ultimate goal of integration.

To date, there is no national framework for integration policy across the UK. 
The Home Office is responsible for refugee integration and settlement, and citi-
zenship policies, while the Ministry of Housing, Communities and Local Gov-
ernment (MHCLG1) deals with community cohesion in England. Other depart-
ments have been running initiatives in their policy areas since 2011 (Migrant 
Integration, 2017); in the Localism Act of 2011 the United Kingdom abandoned 
the top-down approach and encouraged local authorities and decentralized ad-
ministrations to set their own priorities in this area. However, the responsibility 
for migration policy lies with the Home Office (Migration Observatory, 2020).

The uniqueness of the British model compared to other European countries 
lies in the fact that it separates the issues of immigration, refuge-seeking and 
integration (Problems of integration of immigrants, 2008). There is no integra-
tion policy in the UK, no separate law on integration (Governance of Migrant 
Integration in the UK, former Member State, 2017). This approach presents the 
British attitude towards society as it considers diversity to be a natural phenom-
enon, an inherent feature of society, not necessarily a consequence of immigra-
tion alone, and the principle of equal opportunities as something obvious, and 
the participation of all groups in the social life as an unquestionable right (Prob-
lems of integration of immigrants, 2008). However, the lack of an integration 
policy in the changing conditions and the growing number of immigrants — de-
spite efforts to limit immigration — is a certain weakness of the British model 
(Framework).

The need for change became urgent in 2004, when, after the enlargement 
of the European Union, immigrants from the new Member States arrived in the 
United Kingdom, settling down not only in large cities, but also in areas with 
little or no experience of diversity in communities (Fiałkowska K., Wiśniewski, 
J., 2009). It became clear then, and was reflected in the report of the Commis-
sion on Integration and Cohesion (“Our shared future”) in 2007 (CIC 2007), 
that local communities and their authorities must also be involved in integration 
policy measures.

In 2012, the strategic document “Creating the Conditions for Integration” 
was published (CCI, 2012), which argued that integration could be achieved 
through cooperation at the neighborhood level. Meanwhile, tension in communi-
ties was increasing. Despite the general image of integrated communities, more 
in-depth research proved that groups within communities lived parallel lives 
and there was segregation (Cantle, 2020; Cantle, Kaufmann, 2016). A review by 
Dame L. Casey of 2016 highlighted segregation and “cultural and religious prac-

1  Ministry of Housing, Communities and Local Government
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tices in communities that (...) are contrary to British values and sometimes to 
[…] the regulations” (Casey 2016:5). Casey suggested that the integration policy 
program had not been consistently implemented (Casey 2016: item 70). The fol-
lowing problems were identified in the report: the level and pace of migration, 
school segregation, housing segregation, an unfavorable situation on the labor 
market, a  lack of command of English, personal, religious and cultural stand-
ards, values and attitudes, a lack of meaningful social mixing.

In response, the Ministry of Housing, Communities and Local Government 
(MHCLG) published the Integrated Communities Strategy Green Book in 2018 
(Integrated Communities, 2018). The document defines integration as “commu-
nities in which people, regardless of their background, live, work, learn and 
socialise together, based on shared rights, responsibilities and opportunities.” It 
identifies areas for the development of integration policy, such as boosting Eng-
lish language skills, enhancing economic opportunities and promoting meaning-
ful social contacts. It provides a  change of focus from the previous programs 
for equality and community cohesion to support for newcomers and residents. 
In addition to the Green Paper, a number of national policy changes supporting 
integration have been developed, such as a set of integration indicators published 
by the Home Office (2019) referred to in this paper.

It should also be added that immigration was a key issue in the referendum 
of June 2016 on EU membership and largely contributed to the outcome that 
determined the UK’s exit from EU structures (Bulman, 2017). It is currently 
unknown what shape the integration and immigration policy will take (The Mi-
gration Observatory, 2016). The existing documents date back to 2016 Immigra-
tion & integration after brexit a policy exchange agenda (Goodhard, 2016). The 
author believes that “the vote on Brexit is an opportunity to re-launch political 
thinking in many areas, especially immigration and integration, one of the main 
factors that inspired the vote in the first place.” 

The approach to integration in the UK

The approach to integration in the UK is best illustrated by comparing two 
documents with the same name: Integration Indicators, issued in 2004 and 2019 
by and on behalf of the Home Office, i.e., the Ministry responsible for all mat-
ters related to integration.

 In 2004, the document entitled Indicators of Integration. The final report 
by Alastair Ager and Alison Strang of Queen Margaret University College Ed-
inburgh was published. It was commissioned by the Home Office to pursue the 
policy direction set out in the Home Office report “Full and Equal Citizens” 
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(2001). The Indicators of Integration study first of all aimed at helping people 
understand what the integration of refugees means in the specific UK context 
and then to direct the future work of the Home Office in this area (Home Office, 
2004). It should be noted that the report deals with the integration of refugees 
and was intended as a starting point for action in this context. 

Among the general objectives pursued by the authors of the study, in addi-
tion to exploring integration as a  concept that was not commonly understood, 
there was a need to create a framework that would allow those working in the 
field of refugee integration in the UK to use the concept of “integration” in the 
same way, and a  framework to help those involved in local projects as well as 
policy makers to plan and verify services for refugees (Home Office, 2004).

On 24 pages, the document explains what the Integration Indicators are and 
what they are used for. The document comprises three sections: from the struc-
ture, through the methods of using this “guide,” to an explanation of the context 
of the work and indication of the research that made up the final result. This 
general framework of the Indicators of Integration is addressed to practitioners. 
It explains how and why, based on research results, changes can be made and 
better practices can be developed in the areas concerned.

The document is structured around 10 domains grouped in 4 dimensions: 
Means and markers, Social connections, Facilitators and Foundation (Fig. 1). 
For each of them, the document suggests a number of indicators (with the rec-
ommendation that there should be about 10) to assess integration in relation to 
this particular field. These are the key areas which, as proved by the evidence 
collected to prepare the report, are the most relevant for refugee integration. 

 
Fig.1. Domains of key importance for integration (2004)
Sou rce: Indicators of Integration final report (2004), Home Office UK
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It is not difficult to notice that this is the concept of integration presented by 
the authors of the report, Ager and Strang. It was adapted as a central point of 
the Integration Indicators in 2004.

In the first dimension, Means and Markers, there are four domains: employ-
ment, housing, education and health. They were identified as the major areas of 
attainment that are widely recognized as critical to the integration process. This 
was inspired by the areas of public activity in which integration can be assessed, 
which were identified when the Council of Europe established the categories of 
integration indicators (Council of Europe, 1997). They illustrate the “outcome” 
of integration, but at the same time serve equally clearly as a “means” for this 
purpose. By analyzing them, progress towards integration can be demonstrated, 
but they can also be used as means to support achievements in other areas. 
Thus, success/failure in these domains indicates positive/negative results of in-
tegration, which makes them markers. They are means because success in these 
domains usually translates into success in other areas and thus helps to expand 
the integration process. 

There are three domains in the social connections framework: “social bridg-
es”, “social bonds” and “social links” (Home Office, 2004:3-4). They were in-
cluded there because of the need to present the aspect of relations in order to 
understand the integration process as a whole, since the domains considered as 
markers and means, referred to as the “public face” of integration by the au-
thors, do not fully illustrate what integration is about. It is necessary to present 
the process from the perspective of participants. It is the relations between 
people (and their groups and institutions) that are the key to both defining and 
achieving integration. Based on the concept of social capital, three forms of 
social relationships illustrate connections, with members of other communities, 
the closest connections within a particular type of community, and connections 
with institutions, including authorities at various levels, respectively.

Facilitators were identified as factors necessary for integration with the 
community, for establishing relationships and for gaining access to the main 
resources that determine the degree of integration. Two domains were identi-
fied here, namely “language and culture knowledge” and “safety and stability.” 
These are key factors facilitating the integration process, “key areas of cultural 
competence that are necessary for people to effectively integrate into the com-
munity” (Home Office, 2004). The knowledge of both language and culture was 
presented together as equally necessary for the processes and results of integra-
tion. The document stresses the need for some cultural reciprocity and respect 
for the knowledge of another language. Safety and stability were identified as 
crucial as well. Freedom from the experience of racial persecution, discrimina-
tion and crime in general allows people to develop a sense of belonging, sustain-
ability, continuity, and to develop relationships in many directions and to inte- 
grate.



45From refugee integration to the theory of change for integration…

The final domain, “Rights and Citizenship,” is the content of the Foundation 
part of the framework for the Integration Indicators. It is an expression of the 
conviction, based on the research into the concept of integration and qualitative 
studies, that rights and responsibilities are extremely important in the integra-
tion process and there is a similarity of attitudes among all participants. This is 
the basis for determining the expectations and responsibilities related to the in-
tegration process. Ideas of citizenship and nationality, and the associated rights 
and obligations, fundamentally shape the degree of integration. The acquisition 
of citizenship or the right of permanent residence is an important measure of 
how integrated a  person is, presupposes the use of language, knowledge and 
acceptance of norms, legal values, culture, a certain degree of multi-directional 
social connections and access to and use of resources according to individual 
needs and possibilities.

There are multiple links between the domains and, as a result, actions in any 
of them can potentially affect the others. It is assumed that, although graphically 
presented in a specific way, they are all equally important. Moreover, there is no 
model of the integration process in the form of consecutive stages in a specific 
order. The authors recommend looking at the domains from the perspective of 
numbers and ways in which they can be linked.

Around ten or so indicators were selected for each area to measure the phe-
nomenon, with a view to using them as identifiers of the issues to be taken into 
account or as a means of verifying the outcomes, i.e., progress in the integra-
tion process, both individually and collectively, and in quantitative or qualitative 
terms (Home Office, 2004:5).

The indicators are located at the level of policy and practice. The former, rel-
evant and available for the verification of regional or national integration trends, 
may be different from those to be used to assess the results of a specific project 
at the local level. The sets of indicators are different for practice and policy, 
but the structure of the domains remains common for both in order to ensure 
a coherent picture of integration as a whole and a possibility to use the Guide 
of Integration Indicators at all levels. According to the authors of the document 
(Home Office, 2004:5), this approach makes it possible to understand what inte-
gration is, how it can be achieved, how to measure progress (policy), and help in 
planning activities and providing services to integration stakeholders (practice). 

 In addition, at the policy level, there is a distinction between core indicators 
considered to be the key to measuring integration — two within each domain — 

and other, additional indicators. In order to facilitate potential comparative stud-
ies, it is recommended to reduce the set of indicators.

Four issues were taken into consideration when selecting indicators from 
each domain: comprehensiveness, flexibility, comparability, and feasibility. The 
list of indicators is not enumerative, and users are offered the possibility to iden-
tify additional indicators that better reflect the specific needs of their projects or 
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programs, with a  recommendation to stick to the general approach outlined in 
the work on Integration Indicators, which will allow for potential comparability 
with other actors in the field of integration.

The structure of the integration process outlined above leads to the conclu-
sion that an individual or a group is integrated into society when they participate 
in the areas of employment, housing, education, health in a manner comparable 
to that of the members of the receiving community, establish social relations 
with members of the community with which they identify, with other communi-
ties and with relevant state institutions, and have language competence, cultural 
knowledge, a sense of security and stability sufficient to become involved in the 
society “in a  manner consistent with the common concepts of nationality and 
citizenship” (Home Office, 2004: 5). This is by no means a proposed definition, 
but an illustration of the main ideas of the concept of integration.

After reviewing dozens of interpretations of the term and the related con-
cepts, together with the default definitions offered by refugees and other relevant 
stakeholders, it was concluded that, while no single definition would be adequate 
for the purposes of the Integration Indicators project, a number of distinct issues 
were clearly outlined. Finally, it was found that operational definition includes 
external signs of integration, social connections supporting integration activities 
understood as potentially involving all members of the community, and explains 
the final degree of civic involvement needed for full integration. Rights and 
citizenship are at the heart of the presented structure of the integration proc-
ess. As the authors of the document observe, it is clear in the UK that there are 
many discussions going on about the idea of “common concepts of nationality 
and citizenship” (Home Office, 2004: 6). The acquisition of citizenship formally 
guarantees access to resources and implies the existence of bonds and compe-
tences necessary to function in society. 

Among the principles that define the structure of the Integration Indicators 
and are intended to enable their effective use, it is possible to distinguish the 
following: ease of use, flexibility, availability of relevant data and availability 
of information (guidance) in this respect. The main areas of application of the 
Integration Indicators are: a review of the principles, assistance in local consul-
tations, monitoring and evaluation of services and benchmarking.

The presentation of integration in the form of a structure with domains helps 
organize consultations concerning the dimensions of integration at the local lev-
el. It helps to frame the discussion at the verification and joint planning stage by 
identifying appropriate domains and relevant indicators.

This approach to integration enables decision-makers and practitioners to 
reflect on the objectives they want to achieve in the field of integration and 
helps to identify the indicators for monitoring results. Integration indicators can 
be useful in the comparison of the work of those involved in integration proc-
esses in different environments, at different levels, to identify areas for potential 
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improvement. They can also be used for measurements in a wider context. Al-
though the focus of the structure of Integration Indicators is on refugee integra-
tion, the use of selected indicators can be extended to the communities in which 
refugees settle, or (with some modifications, of course) to the presentation of 
the experiences of asylum seekers, economic migrants and other groups. This 
structure can therefore have a  potential impact on social cohesion issues and 
thus improve the quality of integration. 

Integration indicators also prove to be an incentive for government actions 
to increase the cohesion of integration-related data collection by determining 
strategies for action in this area. The potential for initiatives in this area, the 
possibility of developing comprehensive data sets on issues concerning dispute 
settlement, integration and social cohesion was recognized. 

The document also points to the need to consult all the participants of inte-
gration processes, both at the level of local practices and more extensive poli-
cies. It was also important to review the importance and usefulness of such 
an integration management framework for potential users (practitioners of lo-
cal integration activities and decision-makers in integration policy processes in 
a wider context). 

In the final part of the document, the indicators for each domain are also 
listed quite concisely, with a description of their relevance for the level of prac-
tice and for the level of policies (the main and other indicators). They were ac-
companied by potential data sources. 

The document represented a breakthrough in the UK integration policy, pav-
ing the way for its significant transformation.

It took almost 15 years for the next specific actions to be implemented. The 
Home Office Indicators of Integration framework of 2019 (Home Office, 2019) 
presents the Theory of Change for Integration, its structure, basic principles, the 
manner of using the indicators, and the very integration indicators. It is based on 
the Integration Indicators of 2004.

It is an extensive 60-page document consisting of 8 sections. Additional doc-
uments were also published: The Home Office Indicators of Integration Frame-
work 2019, The Theory of Change Guide notes Part A (2019a), The Home Office 
Indicators of Integration framework 2019. Applying Theory of Change Guide 
notes Part B (2019b), Indicators of Integration Toolkit (IoIT, 2019). An interest-
ing addition is an interactive diagram of the Theory of Change for Integration 
(IC 2019), which simplifies this rather complex problem. 

A clear change in the approach to integration is evident here. Activities in 
this regard are not concentrated on refugees only, but, as had already been im-
plied in 2004, the scope of application of the Indicators was extended to other 
actors who may be in a position justifying the need for integration. The docu-
ment states that “the Indicators of Integration framework helps to identify the 
practical processes and changes that contribute to the integration of individuals 
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and communities.” The aim of this report is to provide guidance and tools to 
identify and measure the key factors that contribute to integration processes, and 
thereby help organizations design more effective strategies.”

Unlike in 2004, the issue of the meaning of the concept of integration is 
actually mentioned at the very beginning of the document. It is referred to in 
the foreword: “Successful integration helps people to realise their full potential. 
It makes it easier for them to access services, reduces educational and health 
inequalities, helps them to find jobs and, fundamentally, underpins social cohe-
sion and community empowerment. Although integration is difficult to define, 
its absence can be all too apparent.” The definition included in the Government’s 
Integrated Communities Strategy, which describes integration as “Communities 
in which people, regardless of their background, live, work, learn and socialise, 
based on shared rights, responsibilities and opportunities,” was adapted. It was 
stressed that the term has many meanings in different contexts. For the purpos-
es of the Integration Indicators, it should be considered as “a multi-directional 
process involving many changes from both the incoming (communities) and di-
verse receiving communities.”

This approach to integration is based on its four characteristics, which at the 
same time constitute the principles for action in this field: multidimensionality, 
multidirectionality, co-responsibility and contextualization.

The framework of integration indicators aims at providing a comprehensive 
understanding of the integration experience. Integration cannot be measured by 
means of indicators from one domain, just as a  successful integration strategy 
or plan cannot focus only on activity in one domain. Indicators from different 
domains need to be used to measure integration. Understanding the relationship 
between them and the complexity of the domains requires a structural approach 
using aspects of all domains, including systematic data collection by means of 
the proposed indicators.

Multidimensionality of integration is accompanied by multidirectionality. 
It implies adjustments by everyone in society since integration has to be seen 
in the context of diversity and recognition of existing differences. The British 
model is far from assimilation. It treats integration as a  process of “mixing” 
through interaction between people who are diverse in many ways, not just be-
cause of their ethnicity or countries of origin. Integration requires adaptation 
and change of all those involved, without undermining their original identity. 
Diversity (especially in the context of multidimensionality) makes it difficult to 
determine what needs to be achieved to conclude that society is well integrated. 
For integration to succeed, migrants, members of the receiving communities, 
practitioners and decision-makers must facilitate the process of change by meet-
ing each other. This entails the shared responsibility of all integration process 
participants for its success.



49From refugee integration to the theory of change for integration…

Finally, integration can only be measured in relation to specific populations 
in a specific context and time. Therefore, universal targets cannot be set as in-
dicators of “successful” integration that can be relevant for all communities or 
at all times. 

Change is a key factor here that must be constantly taken into account in all 
social integration-related activities. In 2019, the use of the Theory of Change 
(ToC) was proposed for integration.

As in the previous document, the structure of the ToC Integration Indica-
tors is determined by the key domains, 14 instead of 10. They are presented in 
the following figure. The structure of Markers and Means, Social Connections, 
Facilitators, and Foundation was preserved, but changes were made within the 
mentioned areas. It is important to note that the first headline was redrafted, it 
is not Means and Markers but the other way round. This is essential, and points 
out that domains are first of all the markers of integration, and then the means 
potentially extending integration.

 
Fig. 2. Domains in ToC Integration Indicators document in 2019
Sou rce: Home Office Indicators of Integration framework 2019 third edition, https://assets.publish-
ing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/835573/home-office-indica 
tors-of-integration-framework-2019-horr109.pdf 

Another domain was added to the four “Markers and means”: work, housing, 
education, health and social care, plus leisure. It was stated that leisure activities 
can be helpful in learning more about the culture of a country or local area, as 
well as provide opportunities to make social contacts, practice language skills 
and improve the overall health and well-being of individuals. This includes, for 
example, using libraries, sports facilities, participating in groups with specific 
interests (hobbies).
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The latest version of the Integration Indicators describes the domains in de-
tail. Employment provides a  mechanism for income generation and economic 
independence, and possibly advancement; as such, it is a key factor supporting 
integration (Home Office, 2019: 28). Access to, and progress within, the educa-
tion system serves as a  significant integration marker, and as a  major means 
of achieving this goal. Education creates significant employment opportunities 
and wider social connections (Framework: 30). Housing has an impact on many 
individual integration experiences; affects the sense of security and stability, 
opportunities for social connection, and access to health care, education and em-
ployment (Framework: 32). Equal access to healthcare and social services and 
responsiveness of such services to the specific needs of the individual are also 
key issues here. Good health enables greater social participation and engage-
ment in employment and education activities (Framework: 34).

Success in these areas illustrates the progress of integration and potentially 
its strengthening (expansion), which results in a  certain social mix, since eve-
ryone has equal opportunities to participate in every area of social life. This 
involves a  sense of belonging, mental and emotional well-being. They are still 
considered fundamental for all aspects of integration.

The Social Connections covering the three domains: social bonds, social 
bridges and social links remain unchanged. Still, a description of each domain 
was included, as in the case of Markers and Means.

Social bonds, supportive relationships with people who share many values 
and expectations about life (norms), are crucial for mental health and well-being 
and therefore underpin integration. Such relationships are generally  — but not 
always — formed with family members and people from the same cultural back-
ground (Framework: 38). The absence of such relationships results in isolation. 

Social bridges are somewhat looser connections between people (and their 
groups) of different origin. The level of trust, although not as high as in bonds, 
is sufficient for interaction and exchange of resources, despite differences. Es-
tablishing social connections with people perceived to be of other backgrounds, 
such as language, ethnicity, religion and sexuality, is essential to establish 
a  “two-way” interaction at the heart of many definitions of integration. Inter-
action builds trust and reciprocity by preventing social segregation (Frame-
work: 40).

Social links refer to engagement with the institutions of society, such as local 
governmental and non-governmental services, civic duties and political process-
es, and demonstrates a further set of social connections supporting integration. 
They exist when an individual is able to both receive benefits provided by the in-
stitutions of society and to contribute to decision-making and delivery. Linkage 
into such activities provides a further dimension of social connection. These are 
vertical relations between people and institutions of the society in which they 
live. A lack of such relations may cause the feeling of alienation.
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Social relationships of all types do not necessarily increase access to re-
sources. Within the ToC, they should be measured separately and in addition to 
access to other key resources (Home Office, 2019).

The Facilitators were changed significantly. The category now comprises five 
instead of two domains. The components of the existing domains — language 
and culture, as well as security and stability — were separated and digital skills 
were added. It is clear that social change in the context of technology has a sig-
nificant impact on the functioning of elements of each community.

Language and culture were separated in the new document as areas that 
must be measured separately. Digital skills were added as a facilitator because 
familiarity with and confidence in using information communication technology 
can help facilitate social connections and is increasingly crucial in accessing 
rights and services (Framework:48). A sense of personal safety and social stabil-
ity is also important. Like language and culture, they are included as individual 
domains, although they are inseparable (Framework: 50).

The domain of rights and responsibilities under the heading “Foundation” 
remained unchanged. It concerns the extent to which members of minority 
groups are provided with the basis for full and equal engagement in UK society 
(which may lead to a formal application for citizenship). It assesses the existence 
and awareness of rights and responsibilities, as well as the enablement of these 
rights and fulfillment of responsibilities. The current approach to integration 
clarifies the understanding of this area. Previously, a  debate on this issue was 
recommended and questions were asked. The 2019 document underlines that 
the domain of “rights and responsibilities” illustrates the issue of mutual ex-
pectations and obligations supporting the integration process. This concerns the 
relationship between the system and the individual (group) or the receiving com-
munity (majority) and the newcomers (minority). Acquisition of citizenship and 
a  possibility to take advantage of the related rights (e.g., participation in elec-
tions) is a significant foundation for a successful integration of each individual 
in the society. Obeying the law and fulfilling obligations is equally important. 
This shapes the attitudes of all participants towards each other and towards in-
tegration itself. This area clearly requires responsibilities and entitlements to be 
combined and measured from the perspective of all actors. It is worth noting 
that in the integration process communities are places of change with layers of 
migration from recently arrived migrant populations and longer settled minority 
populations resulting in diverse receiving communities (Framework: 18).

The 2019 Integration Indicators comprise a  whole chapter on how to use 
the Guide, including: outcome indicators and good practices, choosing what to 
measure, measuring change(s), making comparisons and identifying barriers to 
integration. The most developed part is the chapter that presents the indicators. 
The number of indicators is quite significant, and, unlike in 2004, it is not the 
level of practice and policy, but good practice at the local and national level that 
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is distinguished. A  section on the use of the Indicators of Integration Toolkit 
was published separately (Indicators of Integration Toolkit 2019) in an MS Excel 
spreadsheet. The toolkit contains more detailed information on the use of meas-
urements to collect data concerning a specific population, comparable with data 
available in the public domain for larger representative samples. It consists of six 
major elements: Overview of sources in the UK, Questions and data information 
(UK), Comparison of international indicators, International data sources, Mon-
etary value, Reporting own notes.

The Integration Indicators. Theory of Change. Part A explains the concept 
of the Theory of Change and its application in the context of integration in the 
United Kingdom, and encourages the development of a deeper understanding of 
the concept by referring to relevant information. Furthermore, it promotes con-
tinuous consultation, review and evaluation by civil society institutions. There 
are certain important stages of the ToC: problem, barriers, interventions and 
strategies, outputs, assumptions, outcomes, impacts (Indicators of Integration 
framework, 2019a), which need to be kept in mind constantly.

Part B provides guidance for practitioners to use the Theory of Change for 
Integration and to develop their own theories of change in various programs 
and strategies. The document also explains how to collect data and interpret the 
results so that they provide a reliable basis for the evaluation of actions.

This document presents the application of the ToC in the design and evalu-
ation of social interventions. It is worth examining this specific process, which 
occurs in the opposite way than other processes. It opens with a  reflection on 
the final step mentioned above, i.e., Impact. It defines the overall objective of 
a specific program and the specificity of the actors to whom it is to be addressed. 
The domains of integration are helpful in defining the area and therefore also 
the desired goal of the program. The specification of the desired impact should 
describe the expected difference in the long term. There are no obstacles to link-
ing it to broader priorities.

The next stage is Outcomes. Thinking about the changes that need to be 
made to achieve a goal one cannot set a long-term goal. Outcomes are changes 
that take place as a result of some work. They describe the medium-term chang-
es to be made, not the work to be done. These changes lead to the final result, 
or impact.

In this phase, it is important to define the Assumptions used to formulate 
a conviction concerning the manner of implementing a change. Assumptions are 
intended to help identify some critical success factors that should influence the 
way services are delivered in the integration process. It is recommended that the 
assumptions should be based on existing literature, practice and expertise. They 
are also extremely important for the evaluation of the project, especially in the 
changing conditions of interventions.

Once the outcomes and assumptions have been established, it should be con-
sidered what change, as an output, would be needed before an outcome is pos- 
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sible. This refers to the direct result of activities, services and products that are 
undertaken or delivered. These are short-term outcomes, leading to medium-
term ones.

In order to achieve project outcomes, project initiatives should be formulated 
that are relevant to them and the defined project indicators. The question is what 
initiatives would have to be taken to help achieve the intended outcomes. Initia-
tives will lead to outputs and those to medium-term outcomes.

The final step is to decide on actions and relevant tasks necessary to imple-
ment the planned initiatives and the method of their implementation. 

In other words, in the Theory of Change, long-term changes (impact) are 
supported by medium-term changes (outcomes), and these are supported by 
short-term changes (outputs), usually resulting from actions taken.

The role of assumptions is crucial in the whole process. They explain how 
initiatives, medium-term outcomes and the final impact of a  project are com-
bined. They need to be as clear as possible because the ToC explains why inte-
gration can work, while the assumptions of each intervention explain why the 
organization itself believes that the intervention has the potential to deliver the 
desired effects. It is important that the hypotheses are supported by high quality 
research. The Theory of Change hypotheses are hypotheses of change. The hy-
potheses of change are based on the Theory of Change hypotheses, and design 
and monitor them in a continuous process of change in communities.

This document is the result of more than a  decade of intensive work to 
improve the integration process in the UK. It shows the enormous amount of 
efforts made to lay foundations for an integration system designed for a  wide 
range of entities rather than a narrow group of them. The main principles were 
developed, the understanding of integration was clarified, the domain area was 
developed and adapted to contemporary requirements, and new factors influenc-
ing the integration process were identified and taken into account. What is also 
important is that the indicators were further specified and practical guidelines 
were developed to design and evaluate the integration process. It was based on 
a proven scientific method, the Theory of Change, which was found to be help-
ful in creating and improving integration policies. By promoting this model of 
the process, coherent documents were developed as a guide allowing all partici-
pants to work independently in this direction.

Conclusions

The intensification of work on the Integration Indicators in 2019 resulted in 
a mature outcome, laying foundations for a  truly coherent integration manage-
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ment system. It is clearly based on the Integration Indicators of 2004, but the dif-
ference between the documents can be seen at first glance. The former document 
was a pioneering work. Its task was to outline the issue and make the general 
public aware of the importance and complexity of social integration as a process 
of change in a changing environment, especially when it comes to planning and 
evaluation. The integration indicators of 2004 are narrow in scope and refer to 
refugees. However, the authors clearly underlined the possibility of extending 
the application of the document. 

The approach here is more pragmatic, illustrating the logical process of its 
creation. Therefore, the explanation of the structure on which the analysis of 
the integration process was based, with the domains and their corresponding 
indicators, preceded the arrangements concerning the definition of integration 
itself. It is not a concise and exhaustive interpretation; it points to some impor-
tant features in the context in question. The 2019 Integration Indicators start 
with a definition taken from the Green Paper on Integration and the Strategy for 
Coherent Communities, stressing that the concept is still blurred and the term 
must be interpreted in a context. It is in the explanation that the factor of change 
is again emphasized.

The structure of the domain is transformed by adding a  few domains ad-
equate to modern reality and separating others, which should be measured sepa-
rately for better results. The document is significantly based on scientific re-
search in this area, which should be considered important for the reliability of 
the whole process.

A huge effort put into constructing and explaining the indicators is also evi-
dent. Their presentation was also modified: from practical and political to local 
and national.

The differences are visible in the respective volumes of the documents. The 
newer one is not only more extensive, but is also accompanied by other docu-
ments, i.e., guides to strategy development. Most importantly, however, the The-
ory of Change was adapted in 2019 for the design and evaluation of integration 
processes. This is a  specific way of acting, ideal for integration, which is sup-
posed to bring about changes in an ever-changing environment. The intensive 
promotion of this approach, involving all participants — from the civil society 
to authorities at every level  — already creates a  community in action for in-
tegration. It makes it possible to consult problems and to benefit from experi-
ences from many perspectives. It can be said that the United Kingdom is on 
a good way to create a system of integration, which could not be developed for  
decades.
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